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one-~third had had ﬁestructlve agency exper1enc s (those most
~ dependent on the agenc1es) Moreover, it was found thdt agenc1es were )
. organized in ways that promoted and brotected’uhlt 1nterests. It Was ¥ o
proposed that Native organizations be given fhe fin ncial resources. ™ - |
to operate social serv1ce:systems for Natives. C)
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PREFACE

‘ . The migration of Alaska Natives from rural to urban aréas
; 1s a fairly recent phenomenon. ']{‘he change entatls a severe .
uprooting for these migrants, rendering thenr more dependent
on:$ocial services than any other group in the state. This report
examines the responses of the Anchorage social service system
to'problems their Native clients face; it defines fo/boﬁcymakers
- the characteristics of the social serv1ce system that operate to
harm rather than help a substantlal por’clon of urban Native
clients. . H ; }
) K y
. Dr. Dorothy M. Jones, a saciologist at the Umver51ty of.
.. Alaskas Institute. of Social, Economic and Government Re-
- search (ISEGRS has for several years been studying urban g}
\,Naﬁve migrants and the ‘problems they face in adaptlng to ﬁ
R
1

i
\
i

,

!
i

urban living. In this report, the author recommends changes in
the presen\'system of providing socia services to ma}ie it niore
responswe ‘0 their partlcul'ar needs. - L\ T N
L . A . %
The Institute and th‘e author wish to expfess their appre-
- ciation for the valuable help of many individuals. Jane Reed and
" Nettie Peratrogich provided invaluable research assistanage.
Helpful comments on preliminary drafts were provided by Scott
Briar, dean of the School of Social Work, University of Washing-
ton; anthropologist Julie, Cruikshank; political analyst Richard
Fineberg; Digk Gilbert, former head of Alaska Children’s Ser-

vices; political scientist Gordon Hgmson Thoma;;dorehouse,

a8
.
r

. professor of'sociology, University of Alaska; Barbaa Nachman,
: psychologist at the Iidian Health Service Area Mental Health
3 . . .
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Hospital in Anchorage; Mary Lee Nigholsph, associate professor
, of sociology at the University of Alaska, Anchorage; Frances
Fox Piven, professor of sociology at Columbia University; and
' ’ -John Richardson, assistant professor' of sociology, Western
Washington State College. The' aut)aor is especially grateful to
her constant and most lovmg cntncs, Lillian Rubin, professor of
somology, Wright Insthtute Um)/ersnty of California, Berkeley,
and her husband Bob Jones, refyige manager, Izembeck National
. Wildlife Refuge, Aleutian Islads. Finally, this study would not
have been possible without the close cooperation of clients and
staff of many social servite organizations in Anchorage to
whom the author also exterids specfal thanks

\]

The study was fun ed under-the Communjty Service and
Continuing Education rogram,*’!l“t‘lel ngh Educatlon Act

paring the mangscn for pubhcatipn w1th the adsistance of
. Susan Daniels.
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- CHAPTER 1
L . INTRODUCTION

-

In long-term research on urban Native,’ migrants- (Aleuts,
Indians, ’Eskimos) in Anchorage I found that the social service-
system is one of the major mst1tut10ns mfluencmg their adapta-
tions to the urban setting. I dec1ded to focus my study: for a
while on the impact of Anchorage social sérvices on urban
Natives. As I found that a considerable number of Natives were
damaged by their experiences with social agencies, I decided to
examine the characteristics of the social seryxce system that lead

to such negative outcomes and the reasons that such'character- .

AJ
istics exist and persist. ’,;' - .
P

Anchorage Natives are usually, receﬁt‘éi'ri{/als (within the
past decade) facmg several stressful tran51t1an mmultaneously
from rural to urban from one culture to anothex‘s and from one
set of class and racia] definitions to another as they learn that
poverty and minority racial status are stlgmatlzed in the white- .
dommated urban setting far more than in the villages. The
urban tranition of Natives is accompanied by serious social .
problems—-poverty, unemployment, underemployment, family

" disorganization, alcohoelism, and other emotional disorders.

1 .8

Anchorage social .services purport to solve just such
problems as these; they aim to rehabilitate Natives and to
fac1l1tate their, entry into the mainstream of society. Rehablllta-
tion, mdependence integration—these are the banners of social
agencies. That social agencies in Anchorage, as well as else-
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where, fail to achieve such ambitiols goals is‘con;;non know-
ledge. But the issue is not just a gyestion of failure to rehabi-
litate and integrate urban Natives; the issue is 'that the very
agencies that are supposed to rehahilitate and integrate instead
promote psychologically and socially -deviant adaptations
among a significant proportion of clients. One-third of the
clients in my sample experienced such destructive outcomes in
their interactions with agencies; another third perceived their
agency experiences as beneficial; the final third was too new to
the system to be classified in terms of outcomes. I\f\ we divide
the unclassified evenly between thelother two categ()\ries, then
approximately half of the clients in my sample would have been
_damaged by their experiences with agencies_ That is a' tremen-
dous proportlon of clients to be harmed by a system\ set up
precisely to improve their circumstances.

\ -

Socnal scientists often explain such irrational outcomes in
terms of hidden goals or latent functions of a soc1al systEm
Piven and Cloward analyze the relief system in terms of benefits
to the society at large; they identify two hidden goals of the
relief system: (1) regulation of marginal laber and (2) contain-
ment of civil disorder.l Gans lists 15 ways that poverty benefits
nonpoor groups, including benefits that accrue to those who'
administer and - deliver social services.2 Following these lines, I '
focused on hégw (and if) the behavior of Anchorage social
agency, administrators and staff contributes to the irrationality
of the social service system. I considered how their organiza-

_ tionalenvironments and psychological adaptatlons influence the
_'social service system

3 - » . i
1 prances Fox Piven and Richard A. Cloward, Regulating the Poor: The

Functions of ] Publlc Welfare (New York: Random House, Pantheon Books,
1971), p. xiii. -

2Herbert J.o Gans, “The Uses of Poverty The Poor Pay All,” Annualv'
Editions in Social Problems '73-'74 (Gullford Connecticut: The Dushkm ’
Publishing Company, 1974).
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I found that social work administrators ang professionals
face a profound dilemma. Generally they are dedicated persons
attracted to their field because of a commitment to helpmg
others. They face many constraints to achieving their helpmg
goals such as restrictive regulations, excessive demands for paper
work, inadequate funding, andfederal requirements to engage
in detective-like investigations of welfare recipients. Their

. resolution of this dilemma hinges on how much they value their

jobs. Most place a high value on their jobs because of relatively
high salaries, p}estige and opportunities to enact professional
roles and -build careers. Valuing jobs that constrain their helpmg
goals is the bedrock.of their dilemma. -

2
1

The way in which bureaucrats and professionals resolve
this dilemma profoundly affects and helps to explain the social
segice system’s organization, , functioning, afid impact on

_clients. I shall weave these three themes throughout the paper:

-

* e ~The way in which the Anchorage social service system
is organized. !

The way 'in which these organizational structures

L ., reflect the interests and values of bureaucrats and

" ptofessionals,

® Th;\impact of agency structures and -practices on
Native clients. <
My paper is organized into three parts. The flrst is a brief
sketch of urban Natives’ characteristics and cutrent life situa-
tion. The second deals with the characteristics of the social
service system that have the most destructive consequences for
Native .clients: fragmentation of services apd its consequences
for funding and réferral practices, the lack of a knowledge base
and its consequences for evaluation practices and worker-client

. relationship's?énd the ineptness of social service planning and its

"
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cor'lse,quences for innovation. The concluding section offers a

proposal for a redistribution of social service resources for
Native clients to Native organizations. )

¢ The social service system probably affects most client

L groups similarly. I have focused on a partlcular client grouﬁ the

urban Native, because of my long-term inteérest in that group.

But this focus has another advantage. Since most social agencies

deal primarily with . culturally and subculturally different

. groups, focusing on a p‘artlcular cultural mlrnxonty tends to
dramatlze the functlomng of the system

.
s N ) - °
N -

’ My approach’ is outlined in detail in the appendix. Here I
want to mention only;‘the general features of the approach.
First I want to state that analyzmg a highly complex system of
social agencies, theu; a%lmlmstrators, staff, and clients requires

. broad generalizitions' that may ‘conceal variability and hetero-
geneity among agencies and individuals. I considered the
possibility of pointing out the variations, but this would have
entailed qualifying nearly every statement in the text. Instead I
decided to try to capture sthe central tendencies of the $ocial
service system at the cost of identifying exceptlons This
decision, however, poses problems for me; for example, when [
condemn agencies for abuses agamst clients, I'am keenly aware
that the _rhinority of dedicated agency personnel who fpught

d against the most difficult odds to help clients were not receiving

the credit due_ them. I wish here to commend their efforts.

I view social services defmed broadly3 in Anchorage as a

P *system with interacting ° and ‘interdependent parts. Agenc1es

depend on one another for exchanging resources, planning, apd

£

Y \

R 3By broadly defined, I mean a wide range of social programs delivered
by many different kinds of employees, as opposed to social services de-

. livered by employeés known professionally as “‘social workers.” .
. < S
. . - .4 [ . : #
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.coordinating services; and they resist one another when théy .
feel threatened by encroachments on their jurisdictions. They
develop systematic means, both formal and informal, for \ /
managing and controlling interagency relations. } :

l .
I examined 25 social service agencies whose clientele is at

least 15 percent Native plus two others that play an important
role in the social service system (see table). These 27 agencies
provide services in mental health, financial assistance, man-.
power and training, housing, and social sérvices (defined
narrowly). I and 'my research assistants? interviewed 33
administrators, 46 staff members, and 50 clients in these
agencies, concentratmg the interviews in agencies which have
the most sxgmflcant impact on Native clients. In addition, I

. studied four community plannmg gfoups in which the sample
agencnes participated. ‘ !

,‘?1
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< , “Two researcfﬁasslstants worked on this project at different periods:
N Jane Reed and Nettie Pe‘ratrowch
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CHAPTER 2

> CHARACTERISTICS OF
URQAN NATIVE MIGRANTS

°

As mentioned earlier, Anchorage Natives are recent
migrants. In 1950, only 659 Natives lived in Anchorage. By !
1960 the number had nsen to 2,107. And by 1973, the Anchor-
age Native population- Had ]umped to 9,000, representing nearly
a thu'teenfold increase since 1950 and more than a fourfold
increase since 1960.5

The Anchorage Native populatjon, reflecting the compo-
- sition of the state, comprises northern Eskimos (Innuit), sputh-
ern Eskimos (Yuit), Athabascans (primarily from Alaska’s
northérn Interior), and south coast.Indians (Tlingit, Tsirdtsians,
and Haida), as well as a few Indians from other parts of the.U.S.
In both the state and in Anchorage ‘the Eskimo group is the i
largest .and the Aleut. group, the Smallest There are many
differences between these Alaska Native culture groups, especi-
ally between Indians and Eski o-Aleuts (Eskimos and Aleuts -
have common origins), but in this paper, I am concerned with

the more commonly shared circumstances and characteristics of T
their contemporary fife situations. 2 E

Ll

.
4

5George W. Rogers, Alaska Native Population Trends and Vital Statis-
tics (University of Alaska: Institute of Social,'Economic and Government
Research, 1971), p. 5. The 1973 estimate of the Ancho;gge Native popula-.
tion is based on the Anchorage Bureau of Indian,Affairs Native enroliment
figure: John Hope, BIA enroliment ofﬁcer personal communication,
December 1973.
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There are no Native ethnic enclaves in Anchorage. Natives
live geogragh'lcally dispersed throughout the borough. Further-
more, they usually lack means of transportation for .visiting
friends and relatives in other parts of the borough. Anchorage
has a limited publlc transportatlon system and most Natives do
not own automobiles. Consequently, Natives tend to llve isola-

o,

ted from one.anpther.

- -

. Because Anchorage Natlves me recent migrants and live
geographlcally dlspersed their urban ethnic institutions are in a
very early state of development. An® 1mportant example of this

' recent.»development is the Native regional organizations. But.

0t

with the rece’nt'ga'ins in money and land from the passage of the
Alaska Native Claims Settlement Act the regional organizations
have* been prepccupled with legal and economic.issues and the

) necessrty to establlsh themselves %s corporations, and have had

only limited' time and energy td, address soc1al and, cultural

" activities. There is one exception in Anchorage The Cook Inlet

Native Assoclatlon operates’ an urban Native center which
features an arts and crafts shog, recreational facilities, and

- several social servicgs. The urban Native center, however, has
" not been able to reach a subs!;antlal proportion- of. Natives

because it is located irf an outlying.area and has been; plagued.
with continual fundin'g problems. ! C o

4 ¥ & T -
s - .

o ey
i

Churches are, another potential source of ethnic 1nst1tu-

. tions, but although Natlves belong to many churches there are

few predommantly Native churches in Anchorage, The chief
exception, the Russian Orthodox church, is located a consider-
able distance from the center of town. The lobby of the Indian

' . Heilth Service hospital serves as an 1nformal social center for

,largest number of Anchorage Natives is the Fourth Avenue strip -

some Natives who often go “there just to see who in the lobby .
they may know. The ethnic institution that appears to reach the '

of bars. Whether or not dnven by the urge to drxnk N atlves are

. . »
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generally assured of fellowship -4nd mutual aid on Fourth

"Avenué, and a significant subculture has grown up around it.

Natives’ isolation from one another and the dearth of
developed ethnic institutions have at least three far- -reaching
effects on their urban ad]ustment One effect is the loss of
social contro]s to which village Natives were accustomed. Even
though the sacial control system is breakmg dowd in. some
. Native villages, in many other, the family, peer group, respected
elders, and in some instances, formal authority still furnish
guid'elines for. behavior and apply negative sanctions for devia-
tions from these standards. These eontrols are largely lost in the
urban settlng such as Aryhorage where the lmmed(ate famjly is

usually the only source/ of control and where control by the. .
unmedlate famﬂy may be 1rrelevant for youth growing up. For .

exam_ple, a Native father recently mlgrated to Anchorage may

*

.be ttymg to teach his son appropriate attitudes for survwal asa _

relgldeer ‘herder whxle “the son is grappling wit threatened
"school failure or excluvmon by the dominant white eergroup in
~ his, school - Lo R A

l" P ¢ ‘ . ‘
. .

Isolatlon from Natlves and Native institutions 31{ pro-
duces 1o'ss of role function for some men and women The
ore &
successfuf as breadwinners in the city where job opportumtles

are better ‘than in the village. Buf others, ,especlally low skilled )

WOrker§, often feel they are failures as Jbreadwinners even
though they may be earning more cash than theya chd in the
wllage Thls oécurs for three reasoris. Fu'st Wwhereas poverty was

generally commonplace and accepted in the vxllage it is stigma-,

tized in the urban setting, making many Natives feel degraded
" and, mcompetent Second, breadwinning in the village was.not
ne essanly the sole résponsnblhty of the male famy head it
mi/ght ve been sharéd by the extended famnly, so that a man

was not Judged by what he alone prov1ded~the famlly Third,

RN R A

‘culturated and better trained men often~feel more

T gy




breadwmnlng in the vlllage was not solely dependen; on cash;
many vﬂlageS/stlll place consnderable rehance on, subsxstence

" could ’in respect and honor in the village by exhibiting h;s skill

hunter and by sharing the products of the hunt with fellow s ,

vi agers This role is closed to Native men in the city.
.~ Some urban Native women express a strong sense of loss
.. about their former roles as participants in village mutual aid
/" practices. As an Aleut woman said when complaining about her
loneliness and depression in the city: '

<

If I were at home now, I could be taking care of my sister’s
children while she is sick, and helping to' paint the church for
Easter.

In-a study of Plains Indians in San ~Franc'>isco, flanson found
., that nearly- 50 percent of the women who had remained there
for at least "1 year wanted to return home. He attribtites this
dissatisfaction to their loss of roles in the extended family
system.6 ‘ .

~ 4

A third result of Natives isolation from each other and
the‘ dearth of developed urbap Native institutions is the loss of
social supports Frequently, the Anchorage Native has no one to
turn to when he is "lonely or in need of housing, food, money,
or advice about how to manage the many baffling aspects of
city living. One of the most perplexing problems he f’fac‘es is the
need to learn new forms of interpersonal relation’slllip. Village
Natives were accustomed to dealing only with known pedple in
known situations; in the impersonal environment of the city, °

-

-

6Marshall Roy Hansqm “Plains Indians and lﬁ'banlzatlon,” (Ph.D.
dx.§sertat_sgn Stanford University, 1960}, p. 58.
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" they must learn to cope with many strange persons in strange

situations. They must learn to understand roles for which there
were no models . in' the " village. The interpersonal cues and
staridards thatvs't:bod them in good stead in the village do not
work in the elty @

\

The techni\] aspects of city living also pose pervasive;

problems more so for Alaska Natﬁres than for non-Natxve rural’
mlgrants to the oclt,ymbecause most Natives come from remote
villages where thefé'*may be no roads, automobiles, telephones
running water, electricity, places of commercial entertainment,
banks, and where the only shopping they did was by cre&xt
most of the year in the ohe little grocery store. A Nptlve
mxgrant from such a village must learn how to cross streets;
respond, to traffic sxgnals use’ buses taxis, telephones and

electric apphances, manage checkmg accounts; pay monthly ,

bills; and select from many 1tems in large urban stores. To face]
such massive learning* tasks thh minimal social supports pro
duces severé stress in the Native migrant. * ' 4
> L ¢ A7

. However pressxng these problems, Nativés find" ~others
more dxstressmg ‘Natives have higher rates of unemployment
underemployment, and -poverty than any other grbup in
Anchorage.8 The 1970 Census reported: - ‘ . =k
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TSee Danigl I emer, The Pas¥ing of Tradmonal Society: Médermzmg

the Middle East (New York. The Free Press, 1966), pp. 43475 for an

insightful dnscussnon of this condition in modernizing socnet:es g

8Most mvestlgators ‘of urban Indians report similarly . Ipw; economic

positiohs. See, for example, Richard G. Woods -and Arthur M. ‘Harkins, A -

Review of Recen! Research on aneapolls Indians 1968- 1969 (Minn:
eapolis: Uniyersity of Minnesota, 1969), Arthur M. Harkms ahd Richard
G. Woods, Indian Americans in S, —Paul Anlinteri Report, (aneapolls
University of Minnesqta, _ 1970);,ﬂnd William H. Hodge, The Albuquerque
Navgjos (Tusth:;U_niv_ersity gf-Ari%Press , 1969). S

)

¥

-~ 4
!



14

e The, unemployment rate for Anchorage Native men is

+ 1.6 times higher than that for whlte men and twice as_
- high as that for black men. .

e The proportion of\N_a.tive men who worked 26 weeks
orless in 1969 was two and a half times higher than
that for white men and three t1mes higher than that
for black men.

’ P -
e  The proportion of Natives with incomes below the
. poverty line is nearly three times higher than that for
. whites and twice as high as that fo" blacks. 5
e The prop-()rtion of Native families receiving public
€ . assistance is seven times higher than that for. whites

and four times higher than that for blacks.?
<k,

o
~

The difference between the economic positions of !Natives and
other groups is- prbbably even greater if we consider that the
census undoubtedly missed a (.onslderable number of Natlves
who live on'the street or wander

W 7
kY4
I . . v

-

-

o Wlute laymen and social screntlsts often explam Indians’
and Alaska Natives’ low economic positions in. terms of their
cultural dispositions. Clearly, behavior is very.much a product
of culture, but this recognition does not indicate the speed with
which people can alter cultural habits under changed circum-
stances. In a restudy of the Manus of New Guinea after World
War II, Mead found that these people had made a rap.id adjust-
ment to Western institutions, travelling thousands .of years ina

generation. Chance saw a s%apid adjustment in his study

. I"‘
B

, ,9.U.S. Department of Labor Manpower Administration, Summary
’ Manpower Indicators for Anchorage (San Francisco: Data Systems anhd

Reports Region IX, 1972.), tables 6,8,1%,and 12. v
o [ 2
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of Barter Island, Alaska Eskunos Both investigators attribute
this rapid and successful adjustment to' Western 1nst1tutlons in
part, to the peoples dxsposntlon to change 10 . i

Certamly, irban Natlve mlgrants demonstrate a strong
) dlsposmon to change “Their lmtxal moves to the city reflect
preclsely a strong desue to enter the, economlc mamstream
That many remain margmal to it is due as much or more to the
social and economic, realities of the c1ty as to cultural d ffer-
ences. After 25‘yea,rs*of stgdymg pnrmtwe peoples, Mead
suggests that our focus -on Nath illttire and our effor’g
preserve it are ofteif d' “thin dxsgulé’e ~for., ‘ur unwillingness to let
Natwes into full partlclpatron in tBe dom nant soc1ety 11

‘ e .
_ Mead’s thesis was borne out in m}y-research The social and
economic.realities of life in Anchorage appear to be equally or
more 1mportant than Natwes culturaldlsposmons in explaining
their low ecpnomlc posmon The Anchoxage w rk force is large-
ly white dollar since, manufactunng aecoun for only 2.5
percent of femployn}ent,lz the economy canno absort; the
large: proportion of low skilled workers in the Native Jabor
force. Where low skiiled-jobs are available, Natives often lose
out in the competition to whites who have higher edticatxon
skill, and experience levels than Natives. But since noné of these
qualifications is necessary to adequate performance of unskilled
work, their N atwe status must play a part in their economically
dlsadvantaged posntlon f

[

RN o

\

10Margan'et Mead New Lives for Old (New York: William Morrow and
Co:;. 1956); Norman A. Chance, “Culture Change and Integration: An
’Eskimor Example;”” Ani“ertcan Anthropoiogtst vol. 62, no. 6 (December
1960); pp. 1028 45 . s, - !
e 3 A ) e
Mead, New Lgves Py 443 ‘ .
12Alalska °Department “of: Labor, Employment Secunty Dmsnon Statis-
tical- Quarlerly 1973 (Juge‘du. 1972),p A'13 -
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Employment discrimination against Natives is widespread.
To cite a few examples: the Anchorage Borough employs only
seven Natives out of a total worksfor\ce of 1,710,138 less than half
of 1 percent, while Natives comprise over 6 percent of the
Anchorage population. Natives~—seldom appear in positions

involving high visibility to the public. Of the four largest hotels .

in Anchorage, all operating restaurants, only one had any Native
employees. Less than 1 percent of employees in the four largest
department stores are Native. In places with liberal policies
toward Natlve hire, Natives seldom hold high level positions,
even those for which experience 4Jather than proféssmnal
" training are reqmslte.(The Bureau of Indian Affairs is an excep-
tion).14 .

Pl ;e

1

There are other barriers to equal employment opportu-

nities for Anchorage Natlves For example, many application
forms and tests are culturally blased unions often reqmre
purchase of tools and a membershlp fee that may far exceed the

_resources of many Natives, and sometimes prejudice of super-,

visors and coworkers drives Natives from their jobs.
-y

Discrimination and prejudice, of course, extend beyond
the area of employment. Many Natives report landlord
dlscnmmatlon in* refusing to\ renf to them. Others, “describe
incidents of discrimination in casual encounters. An Eskimo
woman recounted the.humiliating experience of walklng down
the street and having white men graﬁ her buttocks and call l1er
klbo.tch- (squaw woman) and salmon cruncher. An Indian man
described his anger ‘when he ‘wilked into a business office
seeking information, to be_greeted gruffly with the question,

13Greater Anchorage Area Borough School District, Employment,-

Race, and Sex Statistics for 1973-1974 as of December 1, 1973 (Anchor-
age: 197 3) ’ N

14f1‘hese data were secured by personal survéys and interviews. .

.(l(lf)z : et
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“What d3 you want war whoop"” Examples “such as these are’
leglon C , [ ) : @
~ The severity of these problems and the adaptatlon “tasks
‘urban Natives face lead, in many instances, ta \sei'fous socialyesd—
. emotional disordérs. The Native suicide rate in- -Alaska is more
. than three times hlghe“r than the U.s. whlte,aand the largest.
recent increase in Alaska is in the urban areas. 15, While the
majority of Anchorage Natives requlnng psychlatne hospltahza-
tion are served by the U.S< Public Health Service, 17 percerrt of
the patients at the State psychlatnc facility are Anchorage
Natives,16 nearly three times fheir proportion of the Anchorage

populatlon in the state‘faclllty alone. ' LT
. . - 4 )
e ) . "3 ° o
. Excessive drinking is “another senous problem among

urban Natives. It should be noted that the whife alcohohsm rate
in Alaska is higher than the Natlve,l'fyet interest in Natlve
Adrinking is much ‘higher than in whlte alcoholism, and the
majority of residents in Anchorageralcohol treatment facilities
o are Natives. The reason so much attention is du‘ected toward
Native drinking appears to be related :to Natlves dnnkmg
_patterns, which differ slgmflcantly from those of mbst ,Whites.
Natives- usually drink precisely to get drunk with ,llttle effor%\to
conceal signs of drunkenness. They generally engage in bende s
that may last for days, weeks, or even months, followed by\‘

> ¢l

L
" . - .' f
. . . .\‘
je S .
; . . . s

~ . - L [ \\a
. ” )
‘ lsﬁobeft F. Kraus,, “Suicidal Behavnor m Alaska - Natives)” Alska . .
Medtcme January 1973 pp 6-10; Kraus, personal communication, Maxch y

1974.7F o | ,\ - |
16Vltgmla Barnes, Alaska Psychiatric Inst;tute, me’dlcal records secre-
tary, personal communication, August 1973..: - ¢ ; I

i
17Alaska Department of Health and Social Servnces, Office of Alcohol-
ism, Allocation of Alcoholics in Alaska_ by Geographxc, Sex and Racxal‘

- Indxces (Juneau 1973),p 25. .. * T
‘ N : 1 "“9 ) .
| , ) .- H S
I ‘ ( oo 5T e ‘
ERIC o (].0)3_ S C e
B F Text Provid: c . : - [N ‘. ' " 4 '
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pefiods of sobriety. Drinking usually occurs in groups that party
together until their combined cash resources are exhausted.18

This pattern of drinking gfte ?disables people from
normal functioning. Clearly;, extended Bender drinkers cannot
hold their jobs. Normal ntréls freq tly break down: men
may abuse their families; n?bn may neglect their children.
Lawless behavior such as ngy, fighting, and at times more
violent acts are a corollafy of this kind of drirking. In 1970
Natives accounted for 47.percent of all arrests in Anchorage.19
The rescinding of the drunk in public statute in Alaska in 1971
has not resulted in- decreasmg ‘the Anchorage Native arrest
rate.20 - - - S .

N . . - “ - ' . T
14 The Anchorage s¢cial service system has_ éhosgjn very
limited adaptation to the problems confronting udn Natives,
Despite the accelerated urban migration af Natives in the 1960’s
‘ and 1970’s, Anchorage .agencies have not joined in planning
 \how to hddress the pmble%‘ associated with Natives’ urban
- transition. Nor have individual agencies generally adapted their
programs to meet the needs of urbati Native migrdnts. This is
no\ really surprising; it is common knowledge that bureaucra-
cies\are rigid al;d/r:sl/st cfmange unless jolted by forces external

t_o thielves.

18gor an\analysw of Native drinking patterns, see Gerald-D ?erreman,'
“Drinking Pattérns of the Aleuts,” Quarterly Journal of Studles Alcohol
17 (September 1956) :503-14; and Dorothy M. Jones, A Study of Social
and Economic Pro\bIems in Unalaska, an Aleut Vzllage (Ann'Arbor Univer-
sity Microfilms: 1970), pp. 176-78. i 5

19 plaska Department of Health and Social Services, Offi ot‘ Alcohol-
lsm, A Survey of Public Offenders II: A Comparison of Et hm Groups
(Juneau: 1970), p. 26 A

20 AJaska Department of He{lth and Soclal Semces Division of Correc-
tions, Booking Profile Notes, November 1973-February 1974 (Juneau:
2 1974), p. 2.

:
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And indeed, exte;'nal pressures have ngt been sufficient to
rend‘er the Anchorage socnal service system more responswe to
urban * Natives.. One reason is the nonassertive personality
_ disposition of many Natives. This is especially true of Aleuts
and Eskimos’ who place the highest priority on avondmg ton-
flicts and direct confrontations. Living with a northern Eskimo
f'amﬂy for 18 months, Briggs identified avoidance of conflict
and control of temper as cardinal virtues. 21 venijaminov, an
early ethnographer of Aleuts, pointed out that the Aleut Jan-
guage did not contain a smgle dérogatory term and Aleuts

tame profoundly disturbed when receiving an undeserved
reproach.22 Wlth very little formal authority in their viljages,

'- Eskimos and Aleuts havéjinternalized norms regardmg—senf-hct

-

.

‘avondance‘ a.nd have evolved very effectlve techmques for
'.managmg ho§t1hty and conflict by informal ‘and indirect means
such as commumcatlon through a third person and sensitivity to
bsuch Q.xbtle nonverbal cues as a gesture or tife flash of an eye.
Athabascans show* the same tendency to avoid conflict, al:
though their,internalization of conflict avoidance norms appears
less strongly. developed because they have generally relied on
formal autﬁ%m@ to resolve disputes.23 Natli"e clients of social
agencnes then, are not prone to protest agency unresponsweness
either by individual or coflective action. The’ welfare rights
organization’ in Anchorage, for example has v1rtually no Natwe

members ¥

-\l

s
LN

Anotl;er reason extemal pressures have not yet been strong
enough tQ sngmflcantly increase . agencies’' responsiveness to

. v

%

° -

ortrait of an Eskimo Family
, pp. 328-29,

21 Jean L Bnggs, Never in Anger:
(Cambndge *Harvard Umvers:ty Press, 197

hard, 1870), P. 392 cltmg Veniaminov.

28 Arthur E- Hippler, *Alaskan ethnograph
Novémber 1973.

H

personal commumcation,
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Natives’ needs is that thee Natives’ ‘major organizational spokes-
man, the regional organizations, have been preoccupied with
legal and political struggles (;/ver theit-land rights. Native organi-
zations are a relatively recent development in Alaska, prolifera-
ting in the mid-1960’s when threats were- posed to their land -
rights. Since the passage of the Alaska Native Claims Settlement
Act in 1971, Native organizations’have been preaccupied w1th:
defending - their benefits. They/ have been involved in legal
in” and vwlatlon of the act,

orgamzmg themselves and th v111ages they reprdsént as corpora-
tlons and addressing the sh rtage of tramed Native personnel to
run their organizations. As they .have made progress in these
efforts, they have. increadingly tumed their attention to Natjve
health and social servic needs,iorgamzmg several health associa-
tions, operating sevefal social service programs in Anchorage
and pressuring estaplished ;genmés for greater responsiveness to
-Natives’ needs. Xlthough fhey have won several 'concessions
from the agencjés, the recency of their efforts and the multiple
demands upd) their organizatiqr'ls have prevented them from
to significantly change the




- CHAPTER 3
. CHARACTERISTICS OF ‘THE SOCIAL SE/_yICE

) SYSTEM AND IMPACT ON CLIENTS K
s i ‘ -
As me tloned I shall focus on the charactenstlcs of the
social service system that seem to have the most destructlve
' consequences for, clie fragmented services, underfunded
sex‘vmes n'respons'ble {:ferral practlces lack of knowledge.
about Natives, lack o expectations. for evaluating~ agency
effectweness and ;Lthe rltuallzatlon of u}\teragency planmng
Whltes pred})ﬁunate Xn the staffmg Qf Anchorage soclal A
agencies. Of 'the 27 agencies in* my sample, only three are
./ S N Natlve-run, one is black-ruh, the rest are run by whites. Only '
' orie white-run agency has\a Native administratog, an older
- ' % . .person with many years experience with the agency. E}xcept for
R sthose in Natjve-run soclal agencles, ut two of the social

34, .

. Affau's, Indian Health Services, and the Dep fient céf Dei’:ense \w
- Project Hire. ',Ym.k;e;t serve all ethnic groups: T

, » ) . Fragmentatnon of Services ) . <

' Unhke other public services, which are generally organlzed
oclal services are orgamzed as ®

we T ner
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‘out, social welfare is the last bastion of entrepreneurship in the
U.S.—anyone or any group can organize a social agency.24 And,
indeed, such & multiplicity of groups, organizations, and bur-

eaus have initiated social service programs that the end result is

a chaotic pat¢hwork of piecemeal, uncoordinated services.

o

Social service study commissions as weil as administrators
) and social workers decry fragmented services, asserting the
-lmposmblhty of helpmg clients when addressing only 4 small
iece of ‘them. Yet fragmented services perSlSt decade_ after
decade with no sign of reformi in slght
' o
“Jhile fragmented organization of services reflects larger
soclal processes than those within the realm of control by social
“service bureaucrats, its persistence can be attributed in part to
bureaucrats’ career and organlzatlonal interests. Social agency
administrators generally enter their field because of an interest .
in the publlc good. This interest leads them to appose frag- -
mented organization of services; which they see as a major )
. lmpedlment to their helpmg goals. But their public service
o interests often conflict w1th -their career and organizational
interests. For mstancé -they frequently advocate and Jom in
planning to 1ntegrate and rationalize social serv1ces (and thereby
overcome fragmentation),but when th}s planning threatens their
. own organizational domains, they generally oppose it (an issue
that I shall elaborate later). Bureaucrats persistence in oaf)&bosing
. efforts to integrate and ratlonallze social services suggests that’
. they place a higher prlorlty on career than public servicé goals
. ) Fragmented services assure bureaucrats of -their orgamzat10nal
o positions and of a larger market for administrator jobs. If
muitiple fragmented seivicés were consohdated into a smaller .
e -numbet_of admlmstraﬁve structures then the market for social

B

-

“ " - . . '
2"‘Martm Rein, Soczal Polzcy Issues of Chozce and Chanw York:
Random House. 1970), p.58. ’
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1‘7’ work administrators would sharﬁly dechne Thus, the career

R goals of sccial work administrators are no different from those
'of ‘managers in' private business. Social work administrators
oﬁen entér thelLfleld for idealistic reasons and' then become .
careet- onehted bureaucrats who subvert their own original
1mpulses in the interests of their- careers.. In such ways, an

\ 1rratlona1e structure becomes gerpetuated . ‘

) , Fragmentatlon of services has repercussions throughout ;
S the social service system, affectlng other orgamzatlonal struc-
¢ tures, s0c1al WOrkers behavior, and chents’ adaptations. ot

z . . ‘a »

' .Fragmentation and Fundingx » R

>

One consequence of fragmented orgamzatlon of gervices is

" a reduction in the amount of money available for diredt services -
' - to clrents‘ There is, in the first place, only a finite amounb, of

'2 B money available for social service programs, apd that amqunt\is 4

] generally limited because a. considerable portlon of taxpayers

-resist supporting programs that benefit persons they conside
. lazy and worthless: the “I pulled myself up by my own bbot-
straps so why can’t” they?” attitfide. The limited amount of
£ ' money is further compromiséd by the peed to divide it among a
multitude ‘of fragmented social services, each with its own -
. ,admmlstratlve structure If there were only several administra- C
tive structures prowdlng comprehensive social services instead -
of multiple services. with mhltlple admmlstratlve structures,
then clearly a great deal-more money would be available for-

¢

’ dlrect services to, chents : . A
..‘Every Anchorage social - agency admmlstrator I inter- .
wewed save one, b;tterly complamed about underfmanclng,
naming it as a central ’frustratlonz and asserting tbat'*gr some
s’ cas@s it resulted in further shavmg_thg fragment of service theyj .
A > - provide,! For’ example, the state mental hyglene clinic is s@
) underfupded it can afford only two staff members and has had

.
~ - ’ N
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" more people -on its waiting list than

cuitail. its services from treatment largely. to intake. The state™
using fauthority claims that be,caug*i:é underfunding-it has

»cu;iyi’ng its low cost

housing units. Thus, fragmented services are gerierallv inade-
quate semces, lacklng the resources to meet. the needs even of
those eligible for a: partlcular fragmen’t: -

Fra mentatlon and- the Refer | Bounce

/

or referring clients to a.nother, usually equallyfrag

mented service, Socral workers generally choose to refer chents

to
fre

othér agericies, even: though they recognize. that thxs COUS
quently generates‘a futile bouncmg ot%ghents from one

inadequate seivice to another As one socral worker aptly

descnbed’the process. . . .‘ AR R

- - AR
a-- - .

- I see my chents several tunes, then refer. them to another
agency . . .the other agency sees them once or twice; then,
either ret'ers them back to us or to a, third agency. ‘The tlurq
agency usually follows the sdime course, referring the client to -

- s, the second agency, or the fourth. We call it the refnrral

bounce. - . -

.-/ ) -

Both éoaial workers and adﬁ,mstrators Justlfy thrs irre- .

sponsible referral practice by concelving of themselves as ‘‘agen-

cies of last resort,” whicll means that they themselves do not A

provide services unless all other commumty resources are’
exhausted. The rub 1s that what agencies consider a community
resource may be so ‘in namfe only or may be so limited that it '
must turn away the bulk o£ .applicants. An example is the ten-
dency of social agencies to refer clients who need counseling to
the state mental hygiene clmlc while the clinic-has no recourse .~
but to bounce the client to yet another agency. The use of the

%ency of last r’esort” concept protects social workers and

dmmlstrators from l;avmg to face more directly the reality that
*y he;referral bounce is ofgen adlsguxsed rejection. - )

1

t

0020

. ecause services are fragmented and lnadequate,‘somal .
workers face the continual necessity of either denymg semces' -

-
l’-
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U e - To further protect themselves from knowledge about the-
\\ madequacxes of: their services, social workets frequently fail to
follow through on referrals. They ofterr explain this failure in

~ terms of excessive admlmstratxve demands for paper work. A
" counselor in a manpower trammg program saJd"

If a client needs just a new| pair of shoes, I have to fill out
three or four pages of paper. I have so many reports to make
that there are days when I don’t even have time to see any
clients, et alone follow through on refe

e

‘ ; ".:-'.ta,ét're x plus a_minute. by mwute accounf of one day’s
o . activities every quartbr. If the forms are not made out right I J}
R s f'- haveto redo'then. It consumes 50 much of my time thatI can {
Tt . only .skim the surface with clients, handling most thmgs by
©.--7s . . -phone dnd limiting myself to emergency situations. Time for
ST __follov through on referrals seems never to be available. .
R A TR SO : : , 3
“ =7 - .~ +-This excessive involvement in paper work serves.a ritual-
- lstlc function by keeping social workers too busy to closely
~ . 'scrutinize thexr roles with clients=But it also prombotes the refer-
2ral bounce m another way. While social workers ritualize and
ratxbnahze some of the painful realities of agency madequacxes,
e oW T they -do not rest easily with this resolution. They also have a
- _5_ < strong: ~wish-to help_clients, dnd excessive demands of paper
%, =% work cause them considerable frustration. Many social workers
"avoid this frustration by “,bgotleggmg” a few long-term cases
for “Shich they bend regulatxons and invest themselves to the
-utmost. In this way, social workers can feel that they at least
help a few clients. But since time for “bootlegged” cases must
be stolen from other clients, this practice creates pressures for

increased reliance on the referral bounce for the majority of
clients. . : .

oS

-




§m1a1 workers efrorts .to av01d harsh and thoughtlm N
referrals, however dedicated, are at best palliative beeause the

system of referral bourice is a pro_duct of fragmented and
inadequate services.

¥

Consequences of Fragmented Services for Clients

A, majority of clients in my sample complamed bitterly
about the depnva’aon associated with fragmented services, but
about a third of the clients did not feel frustrated or under-
mined by it; in fact they did not perceive the system as frag-

* mented. Many in this group considered=services beneficial.
These positive experiences occurred under, certam condi-
tlons. the clients-had ashorb-term—needfor a single ¢ service, the

.

agency service coincided With the need, and the agency social
worker chose to make the service available. In some instances,
two other conditions obtained: clients had alternative resources
to supplement those of-the agency and they had attributes that
attracted special interest by the social worker. Sophie’s experi-
ences with the Buteau of Indian Affairs illustrate the operation
of these conditions: (All names are fictitious.)

Sophie was an unmarried pregnant Eskimo woman in her early
twenties ‘with a successfiil work history. She applied ‘to the
Bureau for short-term financial assistance when her pregnancy
became too advanced to.work. Sophie had clearly decided to
keep the baby so she had no need of counseling services.
Nonetheless, the soual worker apparently took a special
.interest in-Sqphie; gmng considerable time and all¥ntion to
her problems and artanging to see her. by appointment rather
than the usual practice of having clients appear at the office to
sit in the waiting Yoom until called. The social worker gave
Sophie an option between two plans—to live in a home for
unwed mothers or to maintain her own apartment with a
* Bureau stipend ‘of $202 a month. Sophie chose_the latter.
When an agency error caused a long delay in Soplne s check,
she was not distressed; she could and did turn to relatives for
help.'Soplue considered the Buredu service very helpful.

0na2 \»
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. For ‘mast of the ather clients in the sam fragmented
) services had more harmful effects. Many, of the Native mi-

grants had no place to turn for help but the social agency. When
that onessource of help bounced them from agency to agency,
frequently.in an irresponsible fashion, or offered grossly inade- *
quate help, the experience was profoundly dehumanizing,
making the clients feel worthless and insignificant.
. b | ;C .
Some Native clients respond 'to this ‘deprilvation and

»  humilation with extreme acts. Anna. Mai;ie’s story ‘is an

. examples-. - : .

Kol S 2

e "i}.ﬁ,_ér-wandéring around the country ffor three years with her -
T "™ husband;-~Afina Marie;- a 22-year-olgfAlaska Native woman,
* became” convinced that be would njver settle down and pro-
A vide a stable home for their two lldren, ages two and one,
* ’ She left him, returning to nd settling in Ancliorage.*
©  With a high schgol education §had secretarial training, she
rather quickly found 2 job as a filé clerk. She rented tbe cheap-

. . est apartment she could find in Anchorage for $178 a month
.{the cost of living in Anchorage is the highest in the nation,
save for several other places in Alaska.) -

After havirig moved around from place to, place her entire life,

Anna Marie dedicated herself to giving her children a perman-

ent arid-stable home. She felt she was aceomphshmg this goal.

: - s Then her baby sitter qmt and she wasunable to find a replace-
« ment. - . _- e -

- She. resigned her job dnd sought help at the socxal service
- * ° - boich.of the Bureau of Indian Affairs. When the sodial _
- .- \worker learned thai Anna Marie’s husband was white, she re-

e fosed assistance, explaining that their regulations prohibit v
© - granting aid to Native women married to white men (BIA s R
R . regulations do not prohibit aid to Native mén married to white *

. women); The sodal worker then referred~Anna Marie to the

. Bureau’s-education branch, which has no prohibition-against

. - benefifS'to Native women married 1g, white-inen. The director

- of tfie education branch said he could help Anna Marie if she

entered a training program. “But I don’t want training,” she

* objected. “ I want money to fide me over until I can {ind a s
baby sitter and a job.I want to support my children.” The '

A
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) director of the educatx.on branch referred Anna Marie back to

the social worker in the social service branch, and the latter
referred Anna Marie to state welfare. .

»
F e

To apply for welfare assistance, Anna Marie had to walk with
the two small children roughly three miles to the welfare
eligibility office. Sitting on a dilapidated folding chair in a
darkish, dingy office, she waited several hours to.be called,
only to be given a application form and told to return with it
the following day. While walking the three miles with_ the
children the following day, she wondered what she would have
done if this emergency had occurred in the bitter cold of the
Alaskan winter. This day, after another several hours wait, she
was told that she had forgotten one.of the receipts needed to
prove her need and would have to return again. The following
day her apphmtxon was processed. After Anna Marie answered
multiple questions about the most intimate details of her life,
. many of which embarrassed and shamed ‘her, the welfare office
gave her the maximum Aid to Families with Dependent Child-
ren grant for a mother of two preschool children, $175 a
month (in July 1974, this maximum grant for a mother of two
children was increased to $300 a month). Anna Marie gasped,
“but my rent alone exceeds that amount.” The welfure eligi-

bility worker was so ere was nothing he could do but
refer her to the fgbstam f state low cost housing offices.
The housing counselor at Alaska State Housing Authority

informed Anna Marie that there was an‘indefinite wait for low
cost housing and that the waiting list was growing daily. Later,

* the agency administratot told me that recent budget cuts were _

forcing them to rent their low cost units to people at the top
of the low income bracket who could pay a larger share of the

rent than welfare recipients. So even without the long waiting

list, Anna Marie’s ciances for low cost housing were slim. ,

Anna Marie turned over her first welfare check in foto to her
landlord, then applied for food stamps. After lengthy and
complicated calculations, the worker charged her $10 for food
stamps “But I don’t have $10. My welfare check is less than
~-my monthly rent,” Anna Marie protested. The worker said he
was sorry, but those were the regulations

Despairing of any source of help, Anna Marie boughfa bottle

of aspirin, hoping they would help her escape into a few hours

-
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: of sleep that afteirioon. She left the bottle of aspirin ¢ on her
J -dresser where her 2-year-old child found them and fook an
M overdose "The child recovered after emergency treatment at
“"the Indian Health Service hospital.

' Anna Marie was desp.@%ent. She felt like an abysmal feilure,
: . incapable mmglng ér/lff?ar\(a\ising her children. Slie

.slashed her wrists-. ) s\)

I met Anna Marie shortly after this in the psychlatnc ward

.- of the Indign Health Service hospltal the fifth social agency she
~ had dealt /with in less than a 2-month period. Each of these
agencies had referred her, denied her service outright, or ad-
dre just a .fragment of her need., None of the agencies had

followed through on their referrals. ;\

L
- {

I do not mean to attribute Anna Marie’s suicide attempt
wholly to the social service system becausé her background
experiences also may have played a part: But I do mean to
suggest that agencies made a substantial contributiorr to the

_events that led to Anna Marie’s suicide attempt. Her response is
ot uncommon in my sample; 12 percent of the clients (six of
B fifty) admitted suicide attempts, and, these appeared ‘to be
“related, in part, to their agency experiences. This proportion is
probably éven larger considering that many respondents may |
have been reluctant to confess sujcide attempts. Those who
volunteered such information usually did so in the second or
third interview, and all expressed shame about it.

Other clients respond to fragmerifed and inadequate ser-
vices by separating themselves from the agencies>This was"
epecially evident among some Natives in alcoholic rehabilita-
tion programs, which they do not tend to perceive as soclal
agené‘les. In explaining why she avoids social agencies, an Indian '
woman in an alcohol rehabilitation program said:

.

They push you here and they push you there, and they don’t -
help and they don’t care. Social workers keep their JObS
whether they help you or not. .

T -
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An Eskimo man im the same facility said:’

I'would rather be a Fourth Avenue bum thap ever again go to

a social worker. s ’

Clients who submit -to the fragmenfed and inadequate
social services often must find ways to manipulate the system in
order to survive. For example, one client deliberately showed
up at the Bureau of Indian Affairs office after 4:30 p.m. when
she knew the sacial workers had left and told such a pmgnant
“soh” story to the secretaries still on dutyfthat they dared ot~
refuse her emergency assistance. She said: _!

-

if the socnal workess had been there they ~p*obably would have
put me through an inquisition and then refused help. |

" "An official in public welfare,‘keenly aware thdt the way
the system is organized g&operated forces clients’to’ manipu:
late it, vehemently declared ) o .

.

|
Our services are so madequate“that they drive wome
- prostitition, topless dancing, lymg, cheatmg, any mefns to
survive.

efforts to adapt to and rationalize thgm result in promoting
client suicide attempts, lying, cheatiyg, prostltutmn and -in
driving people without alternatives opt of the ‘syStem where
they may have no place to turn but th Fourth Avenue dnnkmg
subculture. In these ways, the social serv1ce system, unwlttmgly
or not, contnbutes to psychologlcally and socnally deviant
adaptations by clients. PR
- . | :
The Mystique of Expertlse

It is w1dely ¥nown that soc1al agencies lack a knowledge
base for rehablhtmg the poor; that knowledge base is even more

A\
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_ deficient for urban Natives. Social work and psychiatric training

| provide little relevant background, and ‘virfually. no Native-
" serving social agency in Anchorage furnishes staff training in
.. cross-cultural understanding on a consistent basis.25 In part,
i this reflects the lack of content for such. training; socxal ana
f psychological theories about American Jndlans are not well‘ .
{‘: .. enough developed to provxde a foundatlon for expertlse in_the .

% treatment and rehabilitation of Natlves

L C-

N

e

-~ Considering ‘that most' sfaeid workers enter their field

~  because of an interest in helping people, I w5‘ndered why, in the
absence of a firm body of knowledge, they did not turn to their

. "workers I intergiewed have considerable contact with Natlve
< chents Yet, 1 found this practice to be nearly nonexnstent
. social workers simply do not view clients as a rellable source for ®
information about Native cuiture. The reason for thxs Ibeheve,.
t is that reliance on clients for' information about themselves .t
r would expase the social workers’ laclg.of exper‘tlse. Thls does
. not mean that social workers are dissembling wheri they assert
f an interest in helping chents but that other. values also influ-
* ence their actions. Friedson addresses this ‘issue in an mslghtfdb

c*f} clierits for an understanding of Native people. All the social
5

;‘e, < analysis of professnonal vgues ;‘;.
;ﬁ';, L 4.
- B The occupatlon bemg the source of Tocus of this commltment =
{~ _the individual is naturally concemetl with the prestige of the
e occupatlon and its position in the class structure and in the

¢

i market place. Thus empirical studies of undergraduate aspir- v

T = - ants to the major Ptofessions find them to be.not only inter-_

s ested in helping people .but also interested in the hi h®
) mconie and prestige they expect from* their. pfofessnonal

careers Such fi ndmgs seem totelie dedication and are treatéd
£ Y

i . 3
. /

25There are some exceptions to this. -Alaska Psychlatnc Insgtute has

-involved its staff incollecting and discussing data collected by staff from

fiéld trips to Native villages. Other agencies may give an occasnonal semmar
‘or workshop on cross-culturhal relatlonshlps :, } R

- " -
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+ dilemma is to substitiit

by many analysts of professnons with either silence or em- [
| barassment
) « 1 found that it was not only a question of the operation of

both sets of values but of the priority social workers as51gn
them. While the majority of social workers 1 my sample com-
plained bitterly about the many constraints frustrating their
helping goals, when I asked why they remained on their jobs,
they generally always referred to satisfactions gamed from re-
latively high salaries and occupational position. Clearly, those
who remain in the system giveg higher priority to career interests
than to helping clients when these two go s conflict. Since
advancing their. careers requires promotmg he prestige and
reputation of their proféssions, social workers tend to perpetu-
ate the mystique of expertise rather than to help clients when
such help threatens to _éxpose.t'he mystique.’

1 - ’ .

Since’ social workers’ oécupational position and ététus,'
indeed, the very marketability of their skills, rests on claims to
professional expertise, they face a dilemma. How, in the ab-
sence of technical expertise, do they prove.their claim to it.

They must assert their expertise not only to maintain. their’

occupational position and status but also to achieve an inner

sense of coherence and integration, which req‘un'es resolving this °

dilemma. ‘ . :

One of the chief means social.workers use to resolve this

idedlogy for technical expertise; they

tend to inferpret Natives’ problems and behavior from their

own white middle glass ctiltural perspective. This cultural bias in

social work "has been widely recognized. For example, Brager

and Barr wrote: '
14

LU

-

26g1i0t Friedson, Professional Dominarice: The Social’ Structure of

Medical Care (New York: Atherton Press, 1970), p. 153. ¥

9
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The technology of social Avork like that of other educative
professnons is culturally Wound and inflexible. The profession,
inevitably owned ang’operated by middle class persons, has
failed to take into a€count not only the dlffenng needs but the
differing style of fow income persons. 2

~
-

Social workers showed no reluctance to .discuss their
interpretations of Native culture and behavror, but most ta.lked
-about it in pejorative terms as deviations from theirown cul:
ture, the superiority of which few questioned. Even some of the,
counter-culture staff members did not question.the.guperiority
of dommant society values regarding work time, and ‘money.
Only oné social worker, a black, emphasrzed the strengths of
Native cultire; he placed special emphasrs on Natives’ high
valuation of family closeness, cooperation, sharing, and mutu
aid. Most of the rest saw Natives only through thei¥6wn cul-
tural lenses as the following quotes illustrate: '

Natives have no long range goals. They don’t understand any-
thlng about planning for the future.

Natives don’t understand the world of work. They don’t
understand our orientation to time, they have no clock
orlenfation they don’t even have much experience, most have
never done anything but fish. . . =1

Natives have been improperly soclahzed they havent even
. . been socialized to drink properly.

Natives have no psychological awareness; they don’t know
how to verbalize or express thelr emotions. .

{
The use of these culturally biased generalizations serve not
only tor convince social workers that they are knowledgeable

R
ol

27George A. Brager and Sherman Barr, “Perceptions and Reality: The’
. Poor Man’sView of Social Services,” in Community Action Against
Poverty: Readmgs from. Mobilization Experiences, ed. George A. Brager

;gd Francis Purcell (New Haven: College and University Press, 1967), p.

o *
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about Natives and N\a\iwe culture, but also that Natives are not a

_ reliable source of information about themselves. Part and parcel
. " of the soci#l worker’s cultural bias is the belief that Natives are
social and psychological cripples. This belief effectively dis-
credits Natives as sources for mformatlon about their culture. In
the few instanoces 1 knew,of m\whlch Natives volunteered feed-,
back about their’ soclaI ageticy expetiences, social workers
ignored it. For eXumple‘, Smreone, an Aleut resident of an
alcoholic rehabilitation : oenfer *and a very articulate, assertive
person, told staff membgrs about practices he found culturally
alienative such as the expectatlon to directly expose actions and
feelmgs about which he wa&ashamed I later asked one of the
counselors in the faclhty gbout his and other counselors re- -
sponses to Slmeoné s confogyce He answered:

%

- It doesn’t matter whiat they.[Native chents] say, because our
Ty central task is to teach them how to verbalize and express ’
emotlons, nothing can deter us froni that.

M
I3
z

v,

-

The point here i Is not whether Snneone s ideas about effectiye
treatment were ;1ght or wrong, but that the staff ignored them
P

Social worker§_.use other devic"es to- insulate themselves
agamst client feed ack. They require clients to meet them oh
the1r turf where agency and social workers’ rules, definitions,
~and mterpretatlons of proPlems prevail. Under these circum-
stances, theregls little oppbrtunlty for social workers to learn.
about Natives™ hlstory, attltudes urban adjustment problems, .
how they be'have it a natpxal setting such as their homes (most
home visits are for the purpose of investigation), and how
Natives: feel about agencies’ services and, social workers’ be-
_havior. This type of social worker contrel over interaction with )
clients has become ) habltual that it operates nearly auto-
matically and gocial workers have &ome to think of it as natural ~
rather than as a. system for msulatlon The pervyasiveness of this

- * -insulation was revealed to a social worker aftér she was Jolted

. i I

e

040 K




& out of this pattern O/Arteractlon ‘When accompanying a Native
client to a meetmg, she was surprlsed to discoveér the many
subtle, demeanmu ways Natives are socially excluded in ‘an
interracial s situation. For the past 10 years thdt she had
worked with Ntive clients, she had been largely unaware,g_f:fthlf
painful realityin the everyday lives of Natives. = -

In addition to-insulating themselves frém client soutces of
information,. social workers also tend jto a?ﬁrm their expert
status by socializing clients to a role of humble supplicant.
Soc1al workers achieve this by treating chents in degradi
ways In. his 'study of! total . institutions, Goffman preseﬁ

7 compelling ev1dence to show that patients in mental hospi
are exposed to a pervasive process of mortification which
involves stripping them of their i'fghté posse'ssions, affirmations,
satisfactions, and defenses.28 Whie Jess extreme in most of the
agencies I studied, I 0 erved a 51m11ar process of mortification.
Social workers delve igto the most intimate details of clients’
llves for example, they may questlon cllents about their sex
. 11ves and last menstrual period. They tend to impugn clients’
verac1ty by detective-like probing, an approach encouraged by
" administrators who aré concerned about the cautious distribu-
. tio# of resources. To weed out ineligibles, ‘social workers ques-
tion and, demand proof of" cllents’ allegataons, and in Some
instances, spy on ehents by seekmg information about them
from neighbors and other agencies. Chents are humiliated by.

these practlces as the following quotes show:
o »

They asked me 6velr and over again and time, after time why I

left my husband and I told them because he was living with

another woman. They didn’t believe me. That was the hardest

part for me. It blew my mind. I couldn’t believe what was

happening. They tore up my gpplication right in front of my
L1

28Ervmg Goffman Asylums: Essays on the Social Sitiia g'Eggcons oﬁMehtal §
Patients and Other Inmates (Garden Clty«, New York: Anchor Books,
1961), p. 35.
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said . . . (These experiences) made me suspicious about people.
1 declded I had to test everydne because you have to be leery
about who to trust. ‘ -

. p - .o ;
eyes andthrew it in the trash. They didn’t believe a word I ‘ \

They make you feel like a beggar }(eep asking questions like . e
why aren’t you working, why aren’t you this, why aren’t you ‘ s
that. Don’t they know if we didn’t need help we?wouldrr t be -
‘ ' . there. We Eskimos aren’t beggars. Oh maybe when we’re drunk “
we beg, but only from-each other. Why do they want to make .
us feel so low down . . -

.+ - . Social workers think all Eskimos are dumb or drunks. They 0
L treat you that way even before they know you, always telling
5. you.what to do as if we can’t figure it out for ourselves. And if ~ *
Y you don’t do what they tell you,then they threaten you, told o o0
- - omeifl didn’t go for treatment'they would send me to jail, so I -~
g . went to treatment where they told me if I didn’t cooperate s

dnore they would send me'to jail. = «

(-

", . If .clients want agency services, they learn to, submit ‘to these
" mortification processes and act the role of ‘humble supphcant .-,
Most social workers’ itage o,f the 1deal client is one who does =
.not complam and who shows apprematmn. Such clients pose no
threat to the worker’s self-image as expert. . -
I : 8 . NS—
- Mysthue of Expertlse and the Evaluatlon Hnatus ' ’ %.
Clearly, since social. workers lack expertise, they and their :
agencnes cannot risk systematlc evaluatlon of their efforts. Local -
agencies and their parent orgamzatlo”“g depend as much as social
workers on the claim to -professmnal expertlsa their legitima-
tion and fmanc1al support hinge on it. Any systematic nvestiga-
tion of the effects of social services on clients threatens to
expose the mystique of expertise. Conséquently, an absence of. .
expect?.xtlons and requlrements for systematic evaluation of ‘
somal work success with clents pervades the soc1al service



- central criterion for evaluatm

numbers of e rollees, placements, ;r:oinpletions, and dropouts, ,
and include virtually no follow-up.) S “

Fr

-~ N t

s
-

This is not t suggest that agencnes evalua’ce no aspects of

" their work, byt rather than evaluating the-effects of* their ser- .

vices on clients, ager{mes evaluata suth things as budget manage-
ment, number of recllﬁnents and: use of staff time. These criferia
serve as symbols of sugccess Whlch cover up the reahty of wide-  * .

evaluatlon practices in pubhc welfare where error rates are g
workers’ performance. The
emphasis on error rite stems from federal government surveil-

lance of stat,ep welfare agencies (quahty control) involving
periodic mvestlgatlons of errors In eligibility determinations. .
The discovery of errors in case opehings that exceed the allow-
able 3.5’ percent ratescan result in the loss to the state of about
$40,000 in federal matching funds for each error.30 This evalu- *
ation criterion applies not only((:o eligibility workers who make J&
the decisipn on applications, but z}lso 0 social service workers‘
who must report ,any change in clien circumstances to the:
ehglblhty worker.” While constramed by law from conducting

—

¥

e & - D

eter -M Blau, The Dynamtcs of Bureauchacy: A Study of lnter-
personal Relations in Two Government Agencies,\ Revised .Edition, (Ch).-
o: University,of Chicago Press, 1963), pp. 36-55.

30Fred Smith, Aldska Department of Health\and Social Services, +
Division of Family and Children Servides;personal mmunication, July
1973. : =
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direct lnvest{gatlons of recjpierits, suth as seeklng lnformatlon'

R about a cliént from a bank or neighbor, an implicit m]unctmn
to (cateh chlselers operates among both social workers and
englblllty workers. This erpphasas on 'error rate generates social
worker attitudes of suspicion toward recipients and leads them
to act aggressively in theu‘ attempts to trap clients. By applymg
this evaluation cnterlon.to social workers’ performance, agen-
cies create pressures for socnal workers to behave i in ahenatwe

T ways that clearly undex;mme thelr helping goals. S

- e ) Whether or not agencnes provide financial assnstance, staff
‘members are generally evaluated on use of their time. “In’ state

. agencnes, staff mermbers must keep records of numbers of phone

calls, memos, letters, conferences, and client contacts. They are

-of work. The “quality of work” criterion usually unctions

‘Q‘ ntuahstncally Supervisors were generally unable to artlculate

the cntena they apply to evaluate quahty of work and they

. became tmcomfogtable and at\tlmes angry when pr6§3ed on this
., - ppoint-A tymca; reply was: ¢ va , > : :

- _,;-’% = /,/ i
Ji R . Well it depends on; the worker, on his strengths and weak- <

. .nesses. You have to get a feel of the person..I can’t tell you
. ~ what criteria I use.

. -
. © M

I encountered not a smgle instance in which supervnsors

) system'a@ evaluated quality of work in terms of workers’

©,, .success w ith” clients. (hus, wh11e busily engaged in the act of
evaluatmg, agencies 5vmd the central test' of their worth

. I do not mean to minimize the obstacles to evaluating
social servnce effactlveness Agency objectives are often intan-
gible or stated in such global termé that they belie measure-

also evaluated in terms of groommg, staff relat;o‘ns _and quality -

. success with clients. . . B s, y

/
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of a seasonally employed Native om;a demeaning year-round job
a successful outcome? But-the existence of technical obstacles
only explams why evaluations of social service success are dlf-

ficult, not why agencies do not try to overcome these obstac!&s
and devise as adequate systems of evaluation as possible.

»

The most compelling explanation for agencies resistance)

to evaluating the success of their efforts is fear of exposing
multiple faﬂur&s Although few administxators or social workers
.aeknowledge this fear, I found abundank evidence of it onh a
covert level. When I asked administrators and staff about their
evaluation systems, I entou ed omxderable.defenswenesy I
found this question to be more sensitive than any othérs.
Several informants abruptly changed the subject when I asked
about their evaluation systems. One responded by jumping from
hls chair and- making tea, then inviting another staff member to
join us, and the issue was lost. Several others replied, “I don’t
believe -irr using ﬁgures or statistics where hwman beings are
concerned,” and they said this in an accusatory tone of voice, as
if I were suspect for asking the question. Still others charged me
outright with having asked_a loaded question. There was other
evidence: staff members gave more contradlctory mformatnon
on this lssue tllan on any other; the assertions of some admmxs-
trators and staff members about evaluations and agency effec-
tiveness were v1goro\usly~ contradicted by others as. well as by
clients. ‘

In short the evaluation hiatus in social services, that is, the
avoidance of d4ssessing success with. chents protects social
workers and administrators from equatmg dlrectly with their
deficient techmcal knowledge. It also protects them' from
exposures that could jeopardize their professional standing and
organization funds. In these ways the evahiiation hiatus masks
" agency pathologies. . )

h

Consequences of the Mysthue of Expemse for Clients

_ The mysthug of expertise ﬁnds eXpressmn in the substi-
tuting of culturally biased canceptions for genuine understand-

-
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(‘,,. _ ing, discrediting of Natives as sources of information or feed-
) back, socializing Natives to a stigmatized status, and avoiding
evaluations that could serve as a basis for correctmg these
agency pathologies.

These practices often have devastating effects on clients.
About one-third of the clients in the sample exhibited social
and psychological pathologies that could be attributed in part

" to their mortifying experiences with agencies.

Cultural biases often give rise to agency policies and prac-
tices that consistently undermine Natives’ sense of worth and
integrity. Consider the Alaska State Housing Authority regula-
tion prohibiting visits to tenants that extend beyond 2 weeks.

John, an older Eskimo resident of a low cdst housing unit in

Anchorzage, was baffled at trying to figure out how to handle

an anticipated visit by his mother. How could he tell her to

leave after 2 weeks when traditional village hospitality entails

opeh-ended welcome. This same regulation ‘forced: him to . M~
refuse a request for 2 home from his daughter’s high school : :
friend from the same village. This girl had become very de-

pressed in her white boarding honie. John was'eager to give her

a home but housing regulations forbid it. Shortly afl

villzge.

This regulatibn runs counter to the very basis of Egkimo
norms regarding hospitality and to the system of mutual obliga-
tions. Rather than building on such strengths in Eskimo culture,
public housing policies disregard, and even degrade them, de-
_priving an Eskimo like John of even the oppoYtunity to actively
transmit these positively valued traditions to his children, and

" of course, depriving John of a basis on which his self-esteem and
sense of pride depends. ™ .

s

White-run alcoholic rehabilitation facilities in Anchorage
provide other ﬂlustmtxons of culturally biased practices. Many -

’ workers in these ag % shoylittle awareness of cultural dif- ‘
(%‘ Ugrence in the meani uted to drinking. In many Native
. . - ! x
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vﬂlages, dnnk'mg has become a dominant symbol of group

solidarity. This is quite apparent in the Aleutians, the culture

area with which I am most familiar. After the Russians intro-

.duced alcohol in the mid-eighteenth century and in the same
period prohibited ceremonials, Aleuts appear to ':Zave substi-

tuted the drinking®ender for aboriginal ceremonies. Aleuts

drank to celebrate the end of fishing or hunting season, a holi-

day, a name day, or simply when a batch of home brew ma-

tured. In the past drinking was seldom accompanied by violence

or other communjty disruptions; nondrinking adults watched

over the clnldren.of drinkers. But when traditional-social struc-

tures and:mstxfuhons disintegrated as a consequence of white
contact, dnnkmg becaime progressively less controlled. Today

Aleuts, as well as other Natives, express ambivalent attltudes

toward dnnkmg On \the one hand, it constitutes a pnmary .

symbol of group solidarity; on the other, it threatens to incapa-
citate individuals from performmg social roles. The pojnt here is

ot whether the drinking represents a clear-cut positive cultural -

value to Vatfvs, but that secial workers generally fail to under-
stand the meaning of drinking to Natives.

5 e
One difference in definition is that Natives usually do not

o

 see drinking as comprising. thelr total identity, whereas white .

profemonals tend to define and treat them as if it were. \Vhen
Natlves are not drinking, they vpork or engagé in ather actmtles,
_and they view each other in terms of these activities. In one
village I studied where drinking was widespread, villagers iden-
tified only one of their number as alcholic. However, when

.. Natives are found drunk on Fourth Avenue, the Native drinkihg

center in Anchorage pohce frequently refer them to alcoholic
rehabilitation centers where they are defined as alcoholics and
treated as if that were theu' totality. by

@nce in the f.reatment facxhty, in addition to bemg labelled o

alcohotic, Natrves..may.aalso be lahelled effiptionally ‘defective,
because _they. orgamze ard manage their emotions dxfferently

from: whxte profesnonais- Natives tend to place.a hlgh value on

_Q
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e

-

~



42

avoiding overt expressions of negative affect, usually managing~
such emotions in indirect and covert ways. Aleut cultural
nurms, for example, strongly disapprove of complaining, worry-
ing, or dwelling on troubles. “Get up and do something” is the
.common Aleut injunction to a complainer or worrier. Getting
drunk may be considered a more honorable way to handle
troubles than fretting or complaining. But most treatment facili-
ties, following the principles of insight therapy, expect direct
expression and exploration of emotions, especially anger, an
onentatlon that is culturally alien to many Natives. Those who
: fail this expectation are negatively sanctioned, usu y- in subtle

ways, and teated as if they are emotionalily defectn;e. Simeone,

who 1 mentloned earlier in relation to giving the- agency
. feedback about culturally alienative practices, said: "

"The women have it easier than we do, All they have to do is

. shed a few.tears to get the counselors off their backs. But we
have to lose our tempers or stand up publicly in front of
strangerstat AA meetings and demean ourselves by chest beat-
ing. That runs against our cultural grain. We liave only a shred
of pride left and»that wipes it out. £

. "To be fabelled alcoholxc arﬁ emotlonally defectiveé for behavmr
that is acceptablé in one’s own culture is a mortifying expen-

-ence, it is aIso dysfunctlonal for adjustment to ones own
cultural group. . o T

l

»

I do not mean to deny the nnportance of drmkmg prob-
lems among Natlére\s\ of to cntncnze agencies for addressmg thg:
problems Nor do I mean to imply that the culturalissue is th
only relevant one in the treatment of Native drinking problems.
Some of the dysfunctional features of alcoholism are universal, ' ’
But I do mwMat treatment that falls to take into ©,
accuint Nati Tural patterns and attitudes foward drmkmg '
is doomed from the outset. Furthermore, it creates additionaly;- .

problems for Natlve drinkers by stigmatizing them and deflmng -
them in culturally alien ways. ) - . B :

%
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T g Examples of culturally biased definitions and practices
. . _. ‘appear to be flagrant in child welfare services. Some of the most
o " disturbed clients in my sample began their careers as agency
S . * clients many years ago when they became victims of the un-
" informed, culturally biased social work practice of removing
Natwe children from their homes and villages. Indeed, the

s ,‘f -- absiuctlon of Indian children by social agencies has reached
e . 4 : sca:ndalous proportions natlonw1de. In a recent survey the
P ,”_‘_Asocmtlon on American Indian Affairs reported that in states
e ~ with large Indian.populatjons, 25 to 35 percent of all Indian
, ." _ ¢hildren are removed from: then' famlhes and placed in foster .
e homes adoptwe homes, or mstltutlons 31 | encountered this
R ' l practlce m an”Aleut village I studred where public welfare social o
= ,, ": workers, confusmg' poverty and cultural difference with sqcial
D depnvatlonand psychologlcal abuse, removed 19 Native child-
=" .. rei in a 15-month period.32. This represented nearly one-third
-~ ’-of t‘fle:mmor children in the Native community. In addition to '
1_: ) the trauma of being separated from theu' families, these children i /
. facedz enforced migration to strange and distant places: Most of
e i th hese ‘chﬂdren weré placed in urban fostar homes and institu-
}.:; Bk Sxys. h ctlce affected 14 percent of my sample, Sebting in h
e .moﬁ;em‘a ch&}n of traumatx@ events in their hves§33 Here is
o gTatrana sstory PR
’ i FEVss ‘ R . ! '
< 7. . When-she was 5 years old, a public welfare social watrker. visit- _
- ing her village removed Tatiana‘and her seven snblmgs from khe #
i °_m . home whlle the parents were awa ingn ial worker g \ .
o & L ' P ‘
T o : o . ¢ o
. < ‘ - 81 " fns6 *n Indian Ai‘fairs, Inc., Wm
N, of-thé Associatiol Ameridan Indian Affairs, Inc\ no. 1¥(Winter
L20 - ‘ .
. M:lones,, “Child- Welfare Problems.in an Alaskan Native

e:Review vol. 43, no. 3 (1969), pp. 297-309.

33For a powerful joumahstxc account of the plight of child custody
. cases, see Lisa A. Richette, Jhe Throwaway Children (New York: J.B.
~ ... = LippMeott Co, 1989). . B ‘ '

e " ' -
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was apparently unaware that drinking is acceptable in many
Native villages and that“nondrinking adults-frequently keep an
eye on the children of drinking parents. In any event, when
the parents returned home that evening, they found the house
empty and no one in the village knew, the childrén’s where-
abButs. In response to th parent’s desperate plea on the short-
wave radio for informazion about the children, the public
welfare agency contacted them, explaining that they temoved
the children only temporarily and would return them in*
several weeks. Only one child was ever returned to the parents.
Another was given for adoption. Four were dispersed in
separate urban foster homes -and institutions. Only ‘two
remained together, Tatiana and her sister, placed in an urban
.children’s institution.

e

[
L

About 70 boys and 'girls, predominantly Native, lived in
Tatiana’s institution. As it was isolated from the town, the
inmates seldom had thb chance-to socialize with town child- .
ren: The Christian gro that ran the home was quite restric-
tive, prohibiting televis vision, comics, and many other activities
in which ordinary chlldren engage. Tatiana anid the other
children in the;home, shared“d buming desire to find out how
other ¥normal” children liveds When the children reached their °
early teens, they began to rebel against their restrictive en-
vironment, frequently running away from the home to join
town children. There were so many runaways, Tatiana said,
that the home-was closed. "

-

_Tatiana was then‘placed ina successioi: of white foster homes,
but her needs were no better qnet in these settings, and she .
continued to run’ away fropwYhe homies, 'Jommg peers in the

N . ,&mes -Wheh her Social worker called her a tramp because of

her habitual running away, Tattana said she decided to try to
convey to the woman what her life had been' like. “I thouight , *
she would help me if I could make her understand what it felt
like do be takén from my parents when I was five, separated
from my brothers and sisters, living apart from other kids my,
age in the town, and then forced to live in strange foster
homes that made me feel uncomfortable and frightened.” But
Tatiana’s efforts-only angered the social worker who rejoined:
' A

34State regﬁlatlons for t’oster homes, based on middle class standards,
render a disproportionate number of Native homes mehglble for foster

care licenses. . - . ; P Y’
-t . L] .
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“No extuses for your wildness, you are incorrigible.” and she
promptly filed incorrigg)ility charges against -14-year-old
Tatiana. b . .

Since there was no youth detention center in town, Tatiana = * -

was placed in the adult prison to await court hearing., Nof aonly

frightened and bewildered, but ashamed to her core-because, 1
. although she didn’t understand how she came to be conisidered

a criminai, she figured she must be rotten through and

through. Tatiana slashed her wrists. But thls had no apparent

effect on hastening the court hearing: Tatiana spent 5 months . F R

in the adult prisorr awaiting her hearing after which ghe was

sentenced to 17 additional months in fa juvenile éorrectional

- - facility in another state. Ufpn hef'feturn to Alaska, although = »
"no charges were pendi Atiana was placed in an Anchorage ol . o
youth correctional facility. .o ’ |
- ° | . -
Tatiana felt an uncontrollable rage. She began to fig'ht her RS

peers, sometimes with knives, and spent most of her 7 months
X there in solitary confinement. Then a probation officer took
S special interest in her case and agvoc,atedaan‘d won her release.

‘ ‘ No“{ 17 years old, Tatiana moved in with her 19-year-old sister ,
who lived.in a'tiny apartment with a baby and a mate. Neither o
- of the adults were employed:: Feeling she was in the way, ™

Ny Tatiana applied for welfare' assistance so she could rent her ' o
/e/ovm‘phishe was denied assistance because her guardian (her , . ’ '
sister and only relatwe in town) was under 21 years of age. -., L

Welfare regulations ptohibit makmg payments to underage ° .
- guardlans; Tatiana thgn appealed for help from tl_re-Bureau of -
' Indian Affairs (BIA). The social worker said if she had a job -
- they could help her with her first month’s rent and the pur~ .
. chase of household items. Tatiana went ta.another agency
/" which placed her in a job, then advised the BIA- -that stie now
< had a job. The Bureau social worker told hek that they could
- not assist her because she was now undgr the Junsdlctlon of
the job placement agency, even tho_@h is. latter agency dld '
_ not providé ‘the services Tatiana was seekmg from the Bureau.
/1 So Tatiana moved in with her boyfrlend,oand shgrtly,,there , s
- after attempted to stab him. Ttianas xgreatest fear is that her .
\rage will continue to- break out in unc9ntrolledsways ) B

[} ~— -

°

of ™% -
Tatiana said that—ef—fth&,im—ehildren mﬁhw\hom\she\grew I

*

¢ u th tituti ll fi lcoholg or drl &icts, -0
p. in e')ns 1.u ion, a l‘)ut ive afe a c}zﬁo& o} g ad .lcts T
a - . . ‘,.
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some are prostitutes, and most have been in and out of jails. Of
the entlre group, Tatnana said, she is the only one holding a
*  steady job. v,

\

Tatiana’s story illustrates not only the effects of cultural
bigses and demeaning practices associated with upholding the
mystique of expertise, but also of fragmented services and the
referral bounce. I am telling the full story‘of Tatiana’s experi-
ences_with agencies to show how these features coalesce to
prod uce serious emotional problems in clients. S"

.

Tatiana’s experiences, as well ‘as those of other clients,
show how the agencies tend to operate in self-fulfilling ways.'
Because agencies. treat clients as worthless and mortify them,
o clients come to behave in ways that fulfill agencies’ preconcep-

- tions and biases. In essence, agency pathologies become trans-

‘ formed into individual pathologies as clients mtemahze the

agencies’ view of them. ) .

3

Interagency Planning Rituals.

. b .

I_n'teragehcy planniﬁg is often initiated precisely to over-
cothe some of the agency pathologies I have just discussed. The
goals of planning groups are to (1) integrate and coordinate
services, (2) evaluate services sufficiently to distinguish the
more fx%}m the less effedétlve, (3) promote new services, and (4) .
pool information, and experiences in order to expand the limit-
ed knowledge base. But the same forces that give rise to these
agency pathologies also operate as a pre’s‘?ﬁre‘ to keep planners
fz}om overcoming them. '

4 °

Agency admlmstrators and social weTHeETs representing
\ admmlstratlon are the prlmary participants in interagency
planfing. Th_elr actions in planning groups reflect the operation

6 of two sets of values. On the one hand, they are committed to
the professién?l goal of trying to increase the rationality of the

2
53
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social servwe system. ThlS commitment prompts them to,initi- J e

e ate or to_ join_in mteragency planning. On the other hand, they .
want to protect their own agency’s jurisdiction. Th1s\1rm\
ffequently induces them to oppose efforts to rationalize ser-

vices. Individual participants usually resolve this ambivalence by

placing hlghgst pnonty on gLannmg goals when"* their own

agengcy ]unsdlctlons are not threatened and highest priority on

career and orgamzatlonal survwal goals when thelr territories.are
‘L endangered 35,

\ . ’ ' b

- » -

x

Thxs sollfflon7 howgever gives rise toa collective dilemma. _ .. .
Confhct’xs inherent m the interagency planning situation, yet.
. t conflict th:eategs* the entire planning venture, ‘the success of
which participants beheve requires harmony and cooperation.
Planning partimpants generally handle this dilemma by avmdmg
issues that senously threaten ‘group cohesion, focusmg mstead
on the less controversial and less important issues.36 This gives
planning procedures a ritualistic quality where parficipants go
through_ the motions of plannmg with little consequence t‘c the
existing orgamzatlon and delivery- of social services. I shall
elaborate this process and its dynamics as I observed them in
the four planning groups with which the sample agencies were

. most involved: Ad Hoc Committee on Child Abuse, Social
.- 5%5;
oW .

[ .
- v

35Amorllg authors who underscore the power of jurisdictional interests

in shaping planning efforts are: Harold B. Chetkow, “Some Factors
_Influencing the Utilization and Impadct of Priority Recommendations in

" Community Planning,” Social Service Review vol: 41, no. 3 (September

- " 1967),:pp. 271-82; and Peter Marris and Martin Rein, Dilemmas of Sociak

Reform Poverty and Community Acnon in the U.S. (New York: Ather-
ton Press, 1969).

36Bachrach and Baratz propose the concept “the non-decision’ to
encompass the process in plannmg groups whete power is exercised by
confining the scope of decision makmg to relatively’ safe issues in Peter ,
Bachrach and Morton S. Baratz, Power ahd Poverty. Theory and Practice PN
(New York: Oxford University Press, 1970),
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Services Planning Group, Alcohohsm Interagency Management

Group, and Anchorage Manpower Planning Bom:\g
p ’ - ¢ . . .
Jurisdictional Disputes s 3 :
The Jéry act of a planning council identifying inadequacies
in a service, let us say in agency A, poses a threat to agency A. . Ne
\_‘ Although members ngy\A ma$ be well aware of the '
{ snadeqiucies an limitatlon& of their own- service, they are
reluetant to be pubhcly exposed for seyeral reasons. First,
_ public exposure carries the 1mphcatlon that workers dehvermg
the service are 1nept Second repeated pubhc exposure could
' and has induced coungils to recommend defunding of services.
This qccurred in the Alcoholism Interagency Management 0
Group and the Manpower Plannlng Board. Third, exposing )
inadequacies I a service prompts councils to promote the
establishment of suppfementary services in another agency or to
° create a giew agency for this puxpose The new agency may
perform the service bettér than agency A ‘or it may assume
A ) responslblhty for related serwges in both. cas€}, threatening to
reduce agency A’ ]unsdlctlon. hus, p.lan ng council méetings
| are characterized by confli t Mban within individual
. . participants, reflectlng thegijncompatl ilities between the
- : _desire to. 1mprovecserwces and their desire/to prevent the es
hshment of new serv1ces that ]eopardlze xisting agency jdris--
. dictions.” .~ %

. - : v

The Ad Hoc Committee’s meetings dramatically illustrated
this conflict. The Conimittee’s central alm is to organize services
that will supplement those prov1ded by the child protection
umt in public welfare. The unit is so understaffed that‘zvorkers
andle a substantlal portion of thelr work by telephone
In addltlon, the unit suffers from a " dearth of necessary re- .
- sources in their agency and in the community. The Committee
has 1dent1ﬁ1ed an acute need to- organlze the following supplef L

e sa

/ .




mentary services: hot line for families in crisis, crisis nursery,
emergency shelters, emergency foster homes, and parent aides
. to stay In clie mes and help families during‘ crisey
2 S - \l. \/ ~ .
o ntest in the e&mlttee was between repre-
" senhtatjves of wekere dnd those of other agenmes/who pressed
for estabhshmg new supplementary services for child protec-
tion. A borough health degartment representatlve sought
Committee approval for a chlld"protectlon unit admmlstered by
the borough It would include a child protection coordinator,
‘cnsls nursery, and’ family aide program. Alaska Children’s Ser-
vices, an- mnqvatwe, church-sponsored agency, sought Com-
mittee approval for a crisis hot line and mobilw team to visit
families in crisis on the spot. Rgpresentatives {rom welfare
Opposed the Committee s supp&#for both pr0posals, ing
that these new pserwces would be inadequate because they
would (1) be operated by unquahfled persons (vfélfare workers
themselves are not trained social workers), (2) create duplica-
tion"of services, (3) confusé clients about which agency to call
in an emergency, and (4) probably be illegal because state law
autRorizes.only public welfare to handle all child abuse cases.
Welfare representatives suggested that the Committee had
-ad pted i'the wrong goal rather than try to establish new
sepvices, it should try to improve the existing ones in welfare.
o Committe member seemed to object in principle to streng-
thening exlstmgxwelfare servwes but according to one of the
. key pdrticipants in the Committee, the need for adequate child
protection services is so acute that it cannot await the, outcome
of the long, arduous, and usually lfopeless process of changlng
the rigid welfare system. But in view of strenuous opposmon
from welfare, the committee postponed action on pr0posqls for
new services. -

t

: & ‘
This confllct and ;similar ones I observed do not appear to

w3

.

disrupt mt,eragency plannmg groups. If an issue threatens[to /

0
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dlsrupt the group, mernbers table it ol' handle it under the table
rather than confrént it overtly Members generally inhibit
A expresslons of hostility, treatlng each ofher with pollteness and -~
respect regardless of, anlmosltles that nfay smolder. beneath the
surface, "In some 1nstances, the congeniality I observed reflects
long-standlng fnendshlp ties between members. But mor
vlmportantly, this style of consensus politics reflects tHe realj

«~ to play the same polltlcal game for fear hls turn is/coming.
Thus, plannmg beoomes a ritual rather than a medium of -
reform. .o

Interagency Control System

. Planning)participants’ complicity in maintaining consensus

- _at~the costs of the express goals of planning seems to reflect

’ ‘their recogmtlon- of the underlying realities of 1nteragency

power relations. thle ‘there is no formal, publicly acknow-

. ledged authority structure in the interagency system, there is an

informal, implicit power structure stemm/ng froth the degree of

. dominance or.gubordination in agencies’ relations to each other.

. v n ‘All agenc?é“s‘iare interdependent in the sense that they rely on
one another for contmual flow of reférrals ((;ustomers), which
nurtures the entire soclal service indtistry. But there are also_ - .

dlfferences in degrees of dependenlclz/ between agencies. Agen-
cies with very Timited r resources are more dependerft on agencies

- with large resources than vice v 53, If the limited agency

antagomzes an agencx wn;h large resources, that agency can

o . and sometimes does’ retaliate by r fusing service to its referrals,

e This practice is suggested by thd ubiquitous cdre with which '

. .4’ small agengy administrators avoid antagonizing those from more

poWerful agencies even though they; may claim, in prwate

conversatlon to abhor some of the practices of the more power-

- . - A
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-ful agencies. There is also verbal testimtny to this practice. For

. example, an aggressive program director in a new alcoholism

- facility who.is also a member of aWhinority group charged
complicity among some of the agencies involved in alcohol

- treatment who refused service to his referrals. He thought this

. was because he had antagonized members of the Alcoholism

. Interagency Management Group by playing an outspoken
truth-telling role, thereby challengmg the style of consensus :

pohtlcs . . % , “

s 2

‘
.

v ‘ Agencies W:lth large resources wield power 1n other, ways.
By failing'to refer to agencies that.dépend on them for referrals

\ﬂ{ey have the power to undermine such agencies. This practlce

will be elaborated shortly in a discussion of .Urban Native

. ~Center’s reljtions with the social serv‘i_c_e__community. Agencies
- with large rgsources can also exert control over other agencies
through mapipulating“funds and cohtracts. Bureau of Indian
" Affairs and/public welfare grant a number of contracts to other
agencies. If these agencies with contracts antagonize their spon-

" sors, they risk jeopardizing their funds. , ’

. . .

\

B . The 1mpllclt recognition of this 1nteragency power struc-

> ture determmes outcomes in informal agency relations as well as
in formal plannlng groups. Negotiations ‘at the Ad Hochommlt-
tee. meetmgs suggested the force of this recogmtlon Members “\
co}rld not afford to antagonize public welfare for three reasons. ,

" _ First, since most member agencies are small scale and frequently
refer clients to” welfare, the success of their efforts requires
maintaining harmonious relations with welfare. Second, some of

d the -member agencies are- funded by welfare’s parent organiza--
iion, Alaska Department of Health and Social Services. Third,
. the Ad Hoc Committee depends for-its very legitimacy on the
Alaska *Department of Health and\Social Services, which ac-
corded the Committee official status s the planning group for 0
“r Chlld protectlon Consensus pohtlcs symbolize the cognition
.« of these power relations. .

EK&i- - .,-,0057 N o
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.Socialization of New Members
\\ . .
\ Wh1le representatwes of established agencies generally
\ accept these political realities, members of newer agencies, such

\as the new program director in the alcohol §reatment facility .
reviously mentioned, sometimes challenge them. The very
existence of the newer agencies bespeaks challenge; for exam- ’
. pley, Native-run agegcxfes are in business precisely to redistripute
social service resources. Regulation of this challenge has become
a cenitral task of the interagency system in Anchorage. Its
/ " efforts to Socialize mgw members involve transmittai of three
expectatlons. New members are expected to: (1) accept 11m1ted .
Junsdlctlons without trying to expand them in ways that fur- .
ther impinge on other agencies’ territories, (2) accept the exist-
ing power structure in social services, and. (3) accept the preva”
lent stgle of consensus politics. ) . \ .

' “.\ﬂ

The process by'which these expect’atigns are transmitted is
subtle and frequently invisible. I-observed several instances of .
the process. One was when the program director of an alcoho-
lism facility, mentioned above, was chastised by members of the

"Alcoholism Interagency Management Group for abraswe man-
ners. Members suggested he tone dewn his language and change
his style of dress: But the socxallzatlon process becomes highly
visible when sanctions are‘invoked against new agencies that fail
to become properly socialized. The most striking illustration of
. this is the Urban Natwe Center s relations in the interagency
. r--system. - . N

=

~

Challénge to the Interagency System

In 1970, Nixon’s policy- statement on Indian self-
determination and Bureau of Indian Affairs’ policy regarding
- turning over Bureau services to Indian groups encouraged Cook
! Inlet Native Assomatlon, oneof the largest Native organizations
' in Alaska, to establish itself as a® p:ovxder of social services for e,

Lo 4 ' N - [
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Natives. To this énd, it applied for a contract to operate the

Bureau's 'general relief program and, later, the Bureau's employ-
ment assistance program. Neither of these contracts was award-
ed. But in 1972, the Anchorage Community Action Agency
funded the Cook Inlet Native Association to operate an urban
Native center. The Urban Native Center subsequently received a

Bureau of Indian Affairs contrect to operate a tfansportation
sarvice for enrollees in Project Hire (an on-the-job training

program for Natives) and an Indian Health Service contract to
adminiSter the health aide program in the Cock Inlet regiun.
With these coniracts and Community Action Agency funds;
which enabled it to establish social service, employment assis-
tance, and an'port transpdrtation programs as well as a craft
shop and recreation. center, the Urban Nativd Center was in
business.* But the Native Center was not. safisfied with this
narrow jurisdiction. Concemng itself as a comprehensxve social
service, it sought additional funds and contracts for providing
more services regardless of the extant distribution of service
domains. )

id L33

The Native Center also posed a strong challenge %o the |

existing power structure in Anchorage social serviees.when it
assumed leadership for organizing a social service planning

council without consulting the recognized and established,
. . . . I
agency leaders. Some administrators viewed this action as a

declaration of intent not to abide by the impHicit rules of the
sccial service system. This is suggested .by administrators’
remarks such as: “They (the Certer) have no genitine interest in
planning, they are just trying to increase their power.”. '
‘The- Native Center may havd been held ;esponsib'lé for
violating dnother expectation of the\interagency system. At the

. same fime that it was a contractee of the Bureah of Indlan .

Aff}lrs the Center s regional corporanon filed a suit against the

Bureau’s parent organization, Department of Inter{or, regarding

‘s
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land claims. Center leadershxp thought thxs may have senously
S " alienated the Bureau. .
The_Native Center’s conflicts were not confmed to older
established social agencies. they also occurred with more recert
agenc:es such as the Community Acuon Agency. Community
aA(:t.xon was also a “have-not™ zgency until recently, but having
gained some fcceptance by the established social service
commumty, it tended to behave similarly to it in4ealing with
the Native ‘tg Although Commumty Action was enly, omey
X o£ the CenteP’s funding sources, it insisted -on having the
i . authontatzve role which the Center viewed as inappropriate and
harrasmg One conflict centered around hiring and firing pre-
rogatives. The Center and the Community Action Agency both
insisted en having final authonty to hue and fire Center person-
nel. Another conflict centered Zround the composition of the
- Center’s board of directors. The Center considered its all-Native
' board about as representative of Alaskan poor as a beard can
‘be; the Community Action Agency, however, adjudged it un.
repregentatxve of the poor and required the Center to have 51
* percent poor instead of the usual one-third and to have actual
poor instead of the usual requirement for representatives of the
poor. . - +

.

oy

.“ ‘ﬁ

.

- In this and other interagency-interactions, Native Center
representatives violated the prevailing style of political copses-
‘sus by playing a defiant, truth-teller role. Although Commuhity °
« - Action Agency staff frequently played a similar role, its leader-
ship was unwilling to-accept defiance from its delegate agency,
expecting Center representatives to bé appreciatifg and com;
pliant. When Cent'é?“’remesen&txve& charged the Community .
Action Agency with imposifig impossible standards regarding a '
low income board, and subjectmgthem to undue hanassment a
Commumty Action Agency official asked them how they could .
defy him Wwhen he controlled the.purse strings. “We’ll give it a
dam good try,” a Center official replied. In recounting this

-~

ERIC - | ooRd - -




P
205

incident to me, the Community Action Agency ofﬁc1a1 wst out
his'arms in a gesture of d&spau saymg )

¢ * How can they be so foolish & to brte the hand that feeds
them? It would be irresponsible of me to continué fundi
_people who don’t know how to get along in this world. I th?ﬁ
Pl freeze then funds.

T Af _foerAth he did just that. _ .

B ?Iroﬁlmlly, at the same time that’the Community Action
- Agen_cy w&i cha1;gm.g the Native Center with having ah unrepre-
" sentative board, a Center representative was agitating the Social
Service Planning Group to establish a low income board. The
Soocial Service' group camé into being, in part, to ward off the
hove of low income ‘groups such as the Center .from gmmng
~Control of planning groups. In the 1960°s there had been several
unsucc&&sful efforts to organize a social service planning group.
Interest in such a group was\rejuvenated early in 1973 after the
Native Center had orgdnized a commumty-wxde social semws
-.plannmg group. Adrhistrators of established agencies then
]om forces and started a competltxve group which ultimately
rbed the first and became the Social Service Planning
Groug_ Given this history, Planning Groupumembers were not
likely to stipport the Native Center representative’s proposal to
_ establish a low income board they were more likely to view the
- proposal as proof Jof the Center’s challenge— to the existing
° power structure in- social services. 1'~Ieverthe!ess bemgse it is
unpopulgr. to oppose partlcxpatlon by the poor Planning Group
members did not openly re)ect the préposal Instead, they
covertly sul':ve;éed it by failing to follow through on the
Grou.p s plan for each. member to bnng low i xpcome persons to

subsequent—meetmgs. - . -
. " N S .
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Clearl?, the Native Center was'not behavmg in conformity
with “the roI&s prescribed for it. It would.not accept a role as

~ . ."{”)F]_- - .' ; ;
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wssupplicant; appreciative of the limited jurisdiction it had gained.
It challenged the existing power structure in the interagency
system. And it would not accept prevailing leadership styles of
pretendmg a harmony that did not exlst )

v o

Interagency SanctioningSystem v .

3

The Native Center is the 'only Anchorage ‘agencg} that |
addresses certain c:ntlcal needs of urban Natives. Its services
include airport a.»lstance, “transportation, and recreatlon, it
offers the only all-Native pool of employees for employers
mterested in increasing their proportions of Native employees
Yet, enormous sanctions were applied against. tKe Center Tor

_ failing to become properly socialized to the interagency system.

While it is difficult to prove tha} a particular outcome is due to

T a specific sanction, the combmed effects of agency responses fo )

the Center in 1973 were to threaten its very survival,
/I‘he most pote‘ht sanctlorf of course, is defunding. After
free%mg, then restoring, then threatenmg defunding for Fiscal
Year 1973, the Commuhity Action, Agency fmally..,gave the
Ngtive Center reduced funding, whxch ehmmated the Center’s
cial service program. The Center’ s social'service staff had been

] ost active aglta(;ors in 1nt,eragency affairs. - .

«

*  The Native Center a}so lost its Bureau of Indian Affairs .
contract for prdviding'frensportation services, and a.c.:cording to
a letter the Center received from the Bureau in July 1973, its
. phcatxon for contracts to operate Bureau employment assis-

) tance and- general relief programs would not be granted.. After

~expla1mng that the Bureau contracts office was understaffed
and unable to process con e Ietter states: - /

. youmust certainly he aware of the nature and volume of
work “generated by \'.hp contract process . . in your interests

. 'mnéﬁ‘

-
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, and ¢ ours, we have no wish to initiate an enterpnse destmeﬁ to
tailure.37
. : - s

Further, all 17, proposals for services submitted by the anter}to
funding agencies.were rejected.38 Speculatmg about theireasons
Jor the uniform’ rejectlons, ) Centetafflclal sa1d . %

-

~ 1 think our tmubles began after outxe{onal corporatxon filed

a legal suit against the Dépamnent“ £ih Interior’ .

Defundmg and rejectlon T opdsals are not the only .
sanctions’ that were applied a}%ﬁ“ﬁt the Natlve Ce{!ter A
- campaign of gosmp to dlscredltgﬁe Center was’ md&spread
within social service circles. Although chargesagamst the%Center

were not different from events thﬂf;f common in all agencies,

x."‘

- they were presented as unc0ntrove1-§e'd§’ev1denceéof the Center’s

mcompetence. When asked abg - :?Center,\most aaminis-'

They’re sxck the mdeﬁoﬁlﬁsbeauﬁeﬁley are 50 msecure

They’re: not trained, syou know, and- thtf?fmakes them*super
. sensitive and defensive. >

-Lack. of’ tralmng and* mcompeténce~ were comﬁnon charges
.. against the- Center staff yet the~inwonty of people 1mplemen-
- .ting social services in_Anchorage are. not trained, socml warkers.\
Anchorage socia] agencies seem. t bo"ha‘ve httle trouble acceptmg
_unttained personnel in then' own agenc1e§ and mcompetende
‘hds not become a recognized issue m@those agencles. Another
charge agamst the Center focused on 4 conﬂlct between Center

-

*Center, July6 1973 o

3i <from newly avallable ;
 federal funds for Indianﬂs*érvfc}zs in:ﬁﬁs’bepa of Heaith, Education

&nd Welfare 7 p s Wg&




. ritual not because bureaucrats have a specm]\mclmatl

administrators and a staff member. This conflict was a major
topic of conversation in social service gircles and whs treated as
a unique phenomenon But I encoyptered few agencnes that
were free of internal conflict.

~

" This discrediting tactic against, the Native Center proved °
very effective. Few agencies referred clients to the Center. When
asked about their reasons for f@hng to refer there, respondents
invoked the standard -criticism of incompetence and lack of
training (few had ever visited the: Center). In effect, then, a
boycott was imposed-against the Center, weakening its potential

for attracting new funds and contracts. ‘ /

The sanctioning system in Anchorage social services
operates both formally and informally, and the two modes are
closely intertwined and complementary. The funding and
contractor agencies formally lmpalred the Center S functlomng
by withdrawing or refusing funds; the infor al interagency
system=further undermined the Center by a disgrediting tactic
.that stlgmatlzed the: Center and exeluded it from the inter-
agency referral system

In short, the Anchorage interagency planning oups are
involved in a very active process. of regulating behavior of

the socnal servnce system. Thus planning assumes the fo

ceremomals but because bureaucrats interests in protecting

. their domains and the mteragency status quo overshadows hefr’

interest in advancing planning goals.39

-

\

39131 discussion ‘of the ineffectiveness of planning for poverty, Wa
points out that while planning gives the aura of massive change efforts, it
serves to protect the organizational status quo. Roland Warren, “Compre-
hensive Planning and Coordination: Some Functional Aspects, Social

" Problems vol. 20, no. 3 (Winter 1973 p. 361, o
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I mentioned earlier that about one-third of the clients in -

my sample found their expenences with socnal agencies benefi- .
cial. Those cllents usually had a:short- or a single
semce, alternatlve ‘resources tommces and .
special attfibutes that attracted. special attention from social
workers. Another third of the chent sample cou]d not be clearly
categonzed in terms of agency outcomes.” T e rest of the o
clients, usually those who had the greatest dependence on and’
involvement with agencies, found their agendy, experiences
destructive. Those clients faced deprivation from inadequate
grants humiliation from being hustled from agency to agency,

and mortlﬁcatlon and violation.of their self-defmltlon as social
workers invaded their privacy and investigated their allegatlons, )

\ sub]ected therh to culturally alien efmltlons, and stigmatized
=»them’ as mcomglbles and criminals. In short, Native clients

faced being stnpped, Qf their fundamental‘ rights and self-
defmltlons. ‘
These mortifying expenences "render cllents exceedmgly
vulnerable to agencies’ mwdlous deﬁmtlons of them and propel
"them into some sort of defensive actlons But collective de-
fenses arg, not readily available because clients are generally
isolated from one another. Consequently, th€y must find
individual defenses to protect themselves from the surfacing of -
“their ‘“‘badness.” These defenses oft(en assume psychologically
and socially deviant forms. Althougn thése deviant %gaptatlons

L
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" by clients cannot be attributed solely to their experiences with
" agencies, agencies make a substantial contribution to them.’

- The most extreme cases of deviant adaptation are the
successful suicides who obviously do not appear in the sample
Next are those who ‘attempt SUIClde, such as Anna Marie and
Tatiana. At least 12. percent of clients I sampled had attempted
suicide. lAlcohollsm and assocfated problems of family abuse
and neglect are the most.wfdespread\ adaptations in the sample.

i Another adaptation which may or may not be assomated with
alcoholism,“labelled by my research assistant Jane ‘Reed as “the
living dead,” appears to be grown‘lg" n 1mportance "This adapta-
tion results from experiences so profoundly painful that

-affected individuals shut out virtually all mermories and do not
~alléw themselves to think of the future. Viewing their emptiness
was an awesg‘ﬁe experience. The only flicker-of contact with
reality and with their futures that seeps through is planssto
“keep moving.” Persons with this adaptation can conceive of no
solutions to their problems but to move from city to village,
from state to state, endlessly roaming because they have no
anchors, no sites in life.

Indeed, that agencies are organized in ways that promote
and perpetuate such adaptations is a frightful situation. It flies
in the face of rationality that the very ‘organizations established
to solve such. problems help credte_them. I should like to -

‘ propdse one reform to improve xthls situation: turn social
services for Natives over to Natives. Clearly, solutions to the
‘pervasive problems of bureaucracy require more far-reachmg
reforms than this; they require radlcal change in the organiza-
tion of society. Short of that, a first step than can be taken is a
redistribution. of social servite resources to groups that have the

. a potential for and likelihood of being more responsive and

’ &sensmve to.’ Native -clienteles. Since the interests of white,

‘middle class bureaucrats and professionals are, in ‘part, Yéspon-
sible fof“som 1 services bemg orgamzed in ways that undermine

Y
; ;
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“

Native. clients, then it makes sense to change the class and

ethnic cqmposition of those who run social services for Natives.

9
>

I do not mean by this to suggest the tried and tifed pro-,
position of “maximum feasible partlclpatlo n.” The era of the
1960’s has repeatedly demonstrated the hollowness of this
approach; it served essentially as a facade to create the image of
minority” control of social semceis/ while it perpetuated the
status quo. This is not to say that the “maximum feasible
participation” policy did not have some positive effects. Cer-
tainly it developed aspirations for autonomy in the minds.and
hearts of the dlspossessed But it did not result in mgmﬁcantly
redlstnbutmg social service resources. It is such a' redistri- .
bution that I am proposmg, not that Natives sit on advisory
boards to advise white bureaucrats and professionals, not that -
Natives be occasionally hired in professional and paraprofession-
al roles, but that Native organizations be given the‘\ financial and
other -support resources necessary to detéermine policies and’
programs and to operate social services for Natives.

Three (qualifications of this ‘proposal 4re in order. First,

“,0ne may question the wisdom of a recommendation to solve:

agency-created problems for only the Native segment of the

" client population. But ‘organizational means glready exist for
- providing so¢ial services to-Natives: the Native regional organi-
. @t{oné. Such organizatjonal mean' also exist for other minority-

group clientele and for specialized agency clienteles such as

-welfare clients. But none -exists for sthe social’ agency client.

pulatxon in generaiﬁ Even if it did, at th15 point in time, the
unlque problems 3nd needs of Natives could be understood and
treated better by Natives than by any other group . -

The sécond qualification to the proposal has to do with
the way soclal service resources should be transferred to Native ‘
orgamzatlons As the Urban Native Center’s relationship with *
the larger social servicée community showed, services can be
h }

' (067 . ? , ) .
PR . ' ) \m‘ '

? .



62

Ve

* turned over to a Native mx,organization in a Cvay that subverts
them. The Native Centér’s contracts and grants were contingent
on the Center meeting the contracts and granting agencies’
expectations to be subservient. Moreover, the contracts awarded
the Native Center did not include the kinds of supports neces-
..sary for success—technical assistance, overhead and administra-
tive costs, and consideration of Native nganizations’ readiness
and capability to assume the responsibility. ‘

A successful redistribution of social service resources to
Native organfzatiops, then, would require first organizing the =\
redistribution in a way _that will prevent competitor agencies
from undermining it. One way, for example, would be a direct
grant from Washington rather than funneling fuhds through f
state or local agency offices, such as the local BIA office, which ‘
may perceive a threat from the Native-run agéncy. Funds could
be distributed as block grants for comprehensive social services . ‘
to Natives. And, clearly, funds for technical assistance should be,
available when Natives request it. « .

e

o

° ! i : K
A second condition for successful redistribution of social )
service resources ta Native organizations involves taking into
account the Native organizations’ readiness and capability for :wf -
managmg the resource., At the present time, Nativé orgamza-
tions’ energies are consumed with political, legal and economic
enterprises associated with consolidating gams won in the
Alaska Native Claims¥Settlerhent Act. They must establish
themselves as proflt making corporations, organize village
corporations, fight legal battles when their claims are contested
or subverted, and so forth. They may lack interest and readiness
} to assume’ the enofmous responmbihty for managmg social -
° services for Natives at this point in timé] “although Natlve leaders ¥
-, indicate toJﬁxe an ultimate interest inassuming this resp0n51bll-
ity. Further, they may lack’ skilled personnel It is difficult
enough even fmdmg tramed Natives to flll’”all the managenal 3
professmnal and techmcal posmons they now require. N
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A third qualification in the proposal to xedistribute social
service resources to Native organizations is & caution that this is
i not a panacea. Native-run bure'aucracies: are dikely
* demonstrate some of the same -tendencies as white-i
bureaucricies, “such as. organizational 3nd professional self-
interest /dominating over the needs clients. But Nativ
organiZations are far more likely than white-ra bureaucracles to
be responsive to Native contituencies. Natives very pos1tlons as
leaders in Native organizations depend on support from their
ethnic constituency. Moreover, as leaders and members of an .
- oppressed group,, they are h(kely to ‘be more sens1t1ve\ and‘

Yesponsive than non-Natives to the needs of their people .

'2’«- N
B
* .

Fmally, Natlve.run orgamzatlons also have the potentlal

for solving some of the very problems that bring ‘Natives into

] . client status m the. first place The, problems asgmted with
. Natives’ status as dxspossessed peoBle living on the fringes of
soclety can only be ameliorated by increasing Natives’ control
over some of the resources of the society. Such control'has the
potential for developmg pride and self-conﬁdence*and also for
furmshmg models of- guccess to Natlye _youth whose educa-
tional, social and psycholbgical problen‘Is “can be traced in part,

to the dearth of N atlve role models in t.helr experlence o g
k)
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.7 Study ‘Methods

.

nchorage is a small urb center (borough- population is

142000)* but has over 100 sog«ﬂ!ﬁvice agericies. To make my

study- manageable I had to nan'ow the field of agencies. I arbl- : oy

\ L tranlb eliminated -services for physical health, con'ectlons, -
edacatlon, and chlldren and youth (except A1d to Families with

Dependent' ChlldQn and ch;ld protection). I focused on agen-
cies prov1d1ng \the followmg types of services: mental health,
ﬁnanclal ass1stance, manpower and trammg, housmg, and social

\se}'wces (in its narrow concept of serv1ces traditio nally prov1ded

By social workers). I 1dent1f1ed 25 'agencies in these categories

whosc clientgle includes at least 15 percent Natives (see table on

L - pp. & arid These composed the agency sample plus:two

. - others—Manpower Center because its small proportion of Native

; applicants (8 pe cent) represents a large number of mdwlduals

. i (over. 1%@) and" Anchorage Borough Health Departménl; (4

A ~ percent Native chients) because of its expandmg 'role in social

. e | service planmng In addmon to individual agencies, I studied

U " four commumty plannmg groups in which the sample agencies

are involved. The processes I observed in this sample of agencies

+ and piannmg groups appear ‘to be charactenstnc pf the total

Anchorage social serv1ce field. . ‘

N
o

LX)
L

- . e , ‘t" N




I sought answers to my research questions in observations
at planning meetings and in interviews with agency administra*
tors, staff, and Native clients. Clients names were furnished by .
the agencies after clients agreed to participate in the study. This
sample appears to be biased in faw?‘r of clients with favorable
outcomes. While I had the impression that several social workers
deliberately selected clients with unfavorable agency outcomes
in the hopes that my telling their stories would act; as a pressure
for ehangmg their agencies, I also had the impression that the
majority ef social workers selected clients whose stories would
reflect favorably on the agenmes However, this bias proved.
useful m lending credence to my fmdmg that a ldrge proportion

During 1973, I interviewed 33 administtators and 46 social

have face to face contact with clients in the implementation of ~
social services. The social worker sample includes 21 persons
who bear the t(ltle “social worker,” 2 welfare eligibility workers,
2 manpower recruitment officers, and 21 counselors. I concen-

having the most significant impact on Anchorage Natives—
public -welfare, Bureau of Indian Affairs Social Services and
Employment Assistance branches, Indian ‘Health Service Psy-
chiatric and Social 'Service departments, Alaska Psychlatnc
Institute, Work Incentive Program, and Greater Anchorage Area
Community Action Agency. I and my research assistants also
interviewed 50 Native clients'of the sample agencies, each of
whom generally had experience with several or many.agencies in
the sample We ‘used focused xnt’erv1ews usually asking a stan-
dardEset of questions but varying the order of the questlons and

ences, and expertise of informants.

h
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of Native clients have destructive experiences with agencies. -

' workers. I use the term “social wérker” to mean those who

trated on interviews with administrators and staff in agencies }

the mphases of interviews in line with special interests, expen- v
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